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Abstract

The enduring geostrategic factors, of Indonesia’s proximity and geography, and dissimilar
size and cultures, have always been acknowledged to be central to Australia’s security. The
attempted coup on 30 September 1965 presented new possibilities of an anti-communist
and friendlier government in Jakarta and an improvement in regional stability. The region
was also undergoing profound strategic change. Within 10 years, British military forces
had withdrawn from Malaysia and Singapore, and the United States had completed its
military withdrawal from Vietnam. In their absence Australian diplomacy was compelled
to accept an increased responsibility for regional stability, and successive governments
explored a variety of security arrangements with Indonesia: the Gorton government
proposed a security pact with Indonesia; Whitlam explored the possibilities of a broad,
regionally-based organisation; and Fraser attempted to foster closer relations with Indonesia
through ASEAN. These initiatives were rejected because of Indonesia’s predilection for
the status of non-alignment. Australian governments, however, employed programs of
economic assistance and defence cooperation to promote the legitimacy of the New Order
and, through Indonesia’s improving social cohesion and stability, acquire a measure of
security with Indonesia. Economic assistance and defence cooperation were continued
throughout the New Order period despite Indonesia’s illegal invasion of East Timor and
continuing human rights abuses, including the 1991 Dili massacre. Successive Australian
governments were cognisant of the alternatives to social cohesion - of disorder, instability
and possible militarism - and preferred to encourage the New Order with all its
imperfections. In 1995 the overall success of the governments’ activities was manifested in
a secretly-negotiated Security Agreement. Personal relations between Suharto and Keating
promoted the elements of trust and understanding that underpinned the Agreement but the
diplomatic chaos and violence in East Timor in 1999 destroyed any residual trust and
understanding in the relationship. The Australian community had tolerated some 30 years
of misgivings and suspicion of government policies in managing bilateral relations; the
violence triggered overwhelming community pressure on the government to stop the
violence, and Australian combat troops were once again deployed to oppose Indonesian
forces. Security cooperation with Indonesia had fractured, and a new state of uncertainty

had emerged.
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Notes on Terminology

In the main, contemporary nomenclature and spelling are used to convey the atmosphere of
the time and occasionally to provide continuity in relating facts, describing circumstances
and connecting the threads of disparate political themes and debate. For example, East
Timor and Portuguese Timor, Borneo and Kalimantan, and Celebes and Sulawesi are
respectively used interchangeably depending on the perspective or the historical framework

of the argument.

In particular, the geographic area of West New Guinea has had several names. Names are
used in their historical sense: Dutch or West New Guinea, to denote the Dutch colonial
period of administrative control to 1962; West Irian and Irian Barat, the period from 1963
to 1973; on 3 March 1973, Indonesia renamed the province to Irian Jaya, meaning
Victorious Irian; and from 1998 onwards the names, West Papua and Papua, became more

frequently used. Other specific or unusual usage is registered in the footnotes.

Apart from significant slogans, such as Konfrontasi, foreign language terminology is not
employed. Indonesian names appear in their current form, although the Dutch-derived
spelling of the day, such as Soekarno, Soeharto, Djakarta, is used when directly quoting
from documents, newspapers and other cited material. South Vietnam and Vietnam are used
interchangeably, as occurred in the period under review, to denote the zone south of the 17"

parallel under the established government known as the Republic of Vietnam.
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INTRODUCTION

BACKGROUND

Australia’s relations with Indonesia have always been concerned with security: security
from Indonesia and security with Indonesia. This is understandable from the geostrategic
circumstances of proximity, from Indonesia’s geography in straddling Australia’s major
trading routes to North and East Asia, and from the import of dissimilar cultures, religion,
language and unequal populations, which only accentuate notions of difference and
separateness. Australia has very few natural allies in its neighbourhood, and through
geography 1s obliged to live closely with neighbours who share little tradition or history that

. . . 1
can deliver a common understanding of social values and systems.

During the post-colonial period after the Second World War, security from and with
Indonesia generated political consideration and apprehension when nationalist and
communist influences in Australia’s near region gathered an unhealthy political
momentum. Security planning rested on strategic factors that emphasised alliances and
geography. In March 1950, Percy Spender, Minister for External Affairs and Minister for
External Territories, declared that the defence of Australia was inextricably linked to the

defence of Indonesia and Papua New Guinea.” He acknowledged:
In both the ultimate and the intermediate, the foreign policy of any country must have regard
primarily and constantly to its geographic situation and its special needs over a reasonably long
period of time. Its essence consists of the means employed to accomplish its aims in a peaceful

manner. A nation’s foreign policy must, however, be closely integrated with that of defence. For if

' Gareth Evans, ‘Making Australian Foreign Policy’, Australian Fabian Society Pamphlet, Number 50,
Australian Fabian Society, Melbourne, 1989, pp.7-10.

? Ministerial Statement, CPD, House of Representatives, Volume 206, 9 March 1950, pp.621-41. Tange
recalled that at his first meeting with the new Minister for External Affairs in early December 1949, Spender
indicated his intention to fashion a new foreign policy based on a closer relationship with the United States,
better relations with the British Commonwealth, and a defence focus on Papua New Guinea and Indonesia.
At the meeting, Spender also sketched for Tange ‘some arrangements for assistance between countries in the
Commonwealth’ - intimations of the future Colombo Plan. Interview Sir Arthur Tange, 1981, Oral TRC
1023, Oral History Section, NLA, p.73.



the foreign policy which is followed proves incapable of achieving or maintaining peace, the
departments of war must take over. Indeed the military strength of a nation may largely condition

the means employed by foreign policy in seeking to achieve its purpose.’

Of utmost importance were the ‘security of our own homeland and the maintenance of
peace in the area, in which our country is geographically placed’, which, he added, could be
principally ‘done through a broad policy of economic and technical assistance to South East
Asia countries’. Spender had recently returned from the first meeting of interested parties
in Colombo, which was convened to discuss a new plan of economic and technical
assistance to countries in South and South East Asia.* The focus on economic development
had its origins in the overall plan to defeat communist-inspired exploitation of under-
developed countries. Spender believed that Asia had replaced Europe as the battleground
against communism; and the war against communism could only be won through
comprehensive economic programs, backed where necessary by strong military

partnerships.’

During his return trip, he spent several days in Jakarta in discussions with President
Sukarno and formed the opinion that Indonesia and its new leadership could suffer from
communist-inspired social unrest.” He held that the ‘Indonesian Government will need
encouragement and active help from outside if it is to maintain order and at the same time
give attention to the urgent economic problems that have grown up during and since the
war’. There was no debate over the options for Australia; its history, cultural and economic
livelihood defined its membership of the ‘Western camp’ and its opposition to communism;
and the government accepted that military support from the United Kingdom or from the
United States was required to offset Australia’s incapacity to provide sufficient independent
military strength in times of major regional conflict.” If this could be achieved, then
Australia was well placed to deal with activities of the Soviet Union in the Pacific region

and an emerging China, which threatened to ‘stir up unrest and rebellion in Asia’.®

’ Ministerial Statement, CPD, House of Representatives, Volume 206, 9 March 1950, p.622.
* The new arrangement would later become known as the Colombo Plan. Sir Percy Spender, Exercises in
szlomacy The ANZUS Treaty and the Colombo Plan, Sydney University Press, Sydney, 1969, pp.191-282.
> Ministerial Statement, CPD, House of Representatives, Volume 206, 9 March 1950, p.623.
6
1bid., p.629.
" Ibid
8 Ibid., p.626.



Spender was one of a vanguard of realists that believed in an Asia Pacific security pact:
It is therefore desirable that all governments ... should consider immediately whether some form of
regional pact for common defence is a practical proposition ... What I envisage is a defensive
military arrangement having as its basis a firm agreement between countries that have a vital interest
in the stability of Asia and the Pacific ... We look toward a pact that has also positive aims — the
promotion of democratic institutions, higher living standards, and increased cultural and commercial
ties.”
The concept of a Pacific pact was not new and was first raised during the early days of
federation. During the 1920s successive prime ministers had called for a conference with
Canada, New Zealand and the United States to discuss security.'” In 1936 the Australian
government expressed interest in a regional pact to provide for mutual assistance in the
event of an attack from Japan. Moreover, the war with Japan had demonstrated how
valuable such an arrangement would be to Australia and New Zealand, whose geographic
isolation was seen in terms of the vulnerability of the long lines of communication with
allies. In May 1946 the Commonwealth Prime Ministers’ Conference agreed that Australia,
Britain and New Zealand should continue to negotiate with the United States and other
interested countries to develop a ‘general defence scheme’ in the Pacific. Even the ANZUS
Treaty was regarded as a forerunner of a larger Pacific pact; twice, in the preamble and in
Article 8, the Treaty notes the coordination of defence efforts ‘pending the development of

a more comprehensive system of regional security in the Pacific’."!

Previous discussions had focused on military-only arrangements; in contrast, Spender noted
the importance of ‘positive aims’ through the ‘promotion of democratic institutions of
higher living standards and increased cultural and commercial ties’, which signalled a more
comprehensive diplomatic package for the Asia Pacific region and promoted security in a
much broader sense; yet, he was equally pragmatic to realize that the potential for early

success in negotiations was limited and accepted that:

Australia has a duty to itself, which must not be neglected. This is the duty of ensuring by every

means open to us that, in the island areas immediately adjacent to Australia, in whatever direction

® Ibid., p.632.

' N.K. Meaney, ‘Alfred Deakin’s Pacific Agreement Proposal and its Significance for Australian-Imperial
Relations’, Journal of Commonwealth Political Studies, November 1967, pp.200-13.

"' For an analysis of the historical developments leading to the ANZUS Treaty see J.G. Starke, The ANZUS
Treaty Alliance, Melbourne University Press, Melbourne, 1965, pp.4-26, 76-160.



they lie, nothing takes place that can any way offer a threat to Australian security, either in the short

term or the long term.'?

Spender was identifying the prudent undercurrent of systemic ambivalence in security
cooperation. Long-term assistance to Indonesia, for example, could result in a strong nation
that contributes to stability and security in the northern approaches to Australia; a strong
Indonesia could also become a serious threat to Australia if relations were to deteriorate.
Spender believed that Australia’s security should be promoted through economic and
technical means in the islands to the north in the first instance, and if these should fail only
then should military activities be contemplated. These activities should include the military
strategy of forward defence, where Australian forces would be deployed in the near region

within their capacity to thwart communist insurgency and aggression.

The relevance of Spender’s approach had longevity because the geostrategic factors that he
identified have not changed; Indonesia’s proximity to Australia, its archipelagic dominance
of Australia’s major trade routes, its considerable population, and its cultural differences all
accentuate difference; and in the application of military strategies. a hostile Indonesia could
only be resisted with the assistance of a major power. These were the geostrategic factors
that guided successive prime ministers and foreign ministers in constructing short and long-

term objectives to accommodate Australia’s security interests."

These security interests
were regarded as ‘permanent interests’, in the Palmerstonian manner, where the northern
approaches to Australia had to remain free from domination from a major power because
only from or through the archipelagic ring could a significant military threat to the
Australian mainland be launched. Spender considered that the policy of forward
deployments of Australian military forces in the archipelagic ring offered a deterrent effect

to emerging security threats, particularly when backed by strong alliances with major

"2 Ministerial Statement, CPD, House of Representatives, Volume 206, 9 March 1950, p.632.
" In January 1974 the newly appointed Secretary, Department of Foreign Affairs accepted the task to review
the foreign policy that Gough Whitlam had inherited. He mused:
The time had come for modernization. The task was to bring Australian foreign policy up to date.
And that had been neglected with Liberal-Country Party governments carrying on faithfully the
policy laid down by Spender in one speech on 11 March 1950 [sic] which coloured Australian
foreign policy for many, many years, and still does today.
The review changed little. Interview Alan Renouf, Oral TRC 2981/6, 13 November 1993, Oral History
Section, NLA, p.124. See also ‘Australia’s Relations with Indonesia’, AFAR, Volume 44, August 1973,
pp-560-1.



powers. To be sure, if hostile threats did emerge that were beyond Australia’s capacity to
manage, then it was acknowledged that Australia’s longer term security rested on direct
military assistance from the United States and the United Kingdom, or from extant security
arrangements in a wider Asia Pacific pact if one had been negotiated.'* The unintended
strategic weakness in Spender’s proclaimed security interests would only emerge when
military commitments from major powers, or from wider security arrangements, were not
forthcoming. In these circumstances, a new security accommodation with Indonesia would

have to be fashioned.

THE ATTEMPTED COUP 30 SEPTEMBER 1965

The emergence of an anti-communist government after the attempted coup of 30 September
1965 provided fresh opportunities to construct more intimate security arrangements with
Indonesia. At the time of the attempted coup, the political element of the relationship was
weathering the storms of the de-colonisation of West New Guinea and the creation of the
new federated state of Malaysia, which gave rise to Confrontation and the deployments of
Australian military forces to fight Indonesian forces in the Malay peninsula and in Borneo.
Confrontation had disturbed bilateral defence cooperation, and the Australian Cabinet had
reduced economic assistance to a trickle of Colombo training assistance for Indonesians and
two development projects in the Indonesian archipelago. After the attempted coup, the
effects of implementing Australia’s permanent security interests can be observed in the
method by which the Menzies government managed the post-coup period. The

government’s objective was unambiguous: to encourage the development of a stable and

'* Australia’s geostrategic position has often been compared with the that of England’s, and Spender’s
blueprint echoed with Lord Palmerston’s, and England’s foreign policy, in the 19" Century: ‘England has
neither permanent friends nor permanent enemies; she has permanent interests’; and, the importance of the
low countries which ‘had to remain free’ from domination by a major power because Palmerston believed that
only from or through the low countries could an assault be launched across the Channel into England. Thus
England’s foreign policy rested on the absence of major power activities, or inimical alliances in the low
countries. Letter, Palmerston to Granville, 16 August 1831, in Kenneth Bourne, The Foreign Policy of
Victorian England 1830-1902, Oxford University Press, Oxford, 1970, pp.219-220. The analogy continued:
for example, Hugh White, then Deputy Secretary, Strategic and Intelligence, in the Department of Defence
espoused the common thread in 1996. See Hugh White, ‘New Directions in Australian Defence Planning’,
Helen Hookey, and Denny Roy, (Editors), ‘Australian Defence Planning: Five Views from Policy Makers’,
Canberra Papers on Strategy and Defence, Number 120, Strategic and Defence Studies Centre, The
Australian National University, Canberra, 1997, p.14.



benign Indonesia that would not threaten Australia. At first, the government substantiated
the political resolve of Suharto’s New Order government to end Confrontation and its
potential to mature into a stable, anti-communist government; then, after the Minister for
External Affairs was reassured that China’s influence in Indonesia’s domestic affairs had
abated, the government offered assistance, in the Spender fashion, through unconditional
economic aid within Australia’s capacity to provide and military cooperation which was
gradually introduced after the formal ending of Confrontation. Economic and military
assistance promoted Suharto’s legitimacy, encouraged national cohesion, and established a
basis to grow a more enduring relationship. An anti-communist government in Jakarta also
offered much closer cooperation across the broad range of inter-government contacts and
increased the possibilities of Indonesia’s inclusion in the anti-communist security of the
“Western camp’; Suharto’s New Order government, however, chose a different path, of
non-alignment, which ostensibly precluded Indonesian membership of formal security pacts
but did not preclude its membership of the new regional organisation, the Association of

South East Asian Nations (ASEAN).

OTHER REGIONAL INFLUENCES

Other influences came to bear on Australia’s security in this most important period:
decisions were made in London to withdraw British forces from the Far East once
Confrontation ended, and the United States commitment to the Vietnam War was under
review by the United States Administration. A military withdrawal of the major powers
from the region challenged the continuation of Australia’s strategy of forward defence,
raised new security issues for Malaysia and Singapore, and forced a reassessment of
Australia’s security relationship with Indonesia. How should a hostile Indonesia be
accommodated in the absence of major power support to Australia? Answers to this
question drove successive Australian governments to attempt a variety of management
measures: the Gorton government unsuccessfully proposed a mutual defence pact; in the
absence of Australian membership of ASEAN, the Whitlam government sought to enmesh
Indonesia in a wider Asia Pacific arrangement of peace and prosperity in the fashion of
Spender’s announcement in 1950; and the Fraser and Hawke governments were more

concerned with engaging Indonesia through a stronger ASEAN while maintaining bilateral



relations in the aftermath of Indonesia’s invasion of East Timor and the subsequent
relational tensions that were generated from political accidents of fate.'”> Throughout the
period, successive governments continued economic and development assistance
unabashedly in spite of political disagreements or human rights abuses; and military
cooperation continued to grow, reaching remarkable levels of cooperation during the period
of the Keating government, although on occasions Indonesia suspended or cancelled
defence activities to protest and register political disappointment in the time-honoured

diplomatic fashion.

To be sure, security remained the dominant theme in the history of the relationship, and the
Australian government’s success in managing security cooperation was a barometer both of
the health of bilateral relations and of the personal rapport between President Suharto and
the respective Australian prime minister of the day. By 1994, the regional climate
permitted a shift from Indonesia’s rigidly-held position of non-alignment. Gone from the
security equations were the influences of the Cold War; a new Asia Pacific organisation had
established new patterns of economic interaction across the region; the longevity and
stability of Suharto’s New Order had permitted more outward-looking security policies; and
the Keating government was able to negotiate a security agreement with Suharto in a
climate of confidence that had slowly developed since the attempted coup. The Security
Agreement was predicated on the notion of shared security interests rather than defence
against a common enemy, and shared interests reflected a multi-dimensional approach to
regional security in the manner envisaged by Spender. Spender had always argued that any
form of defensive security agreement should have ‘as its basis a firm agreement between
countries that have a vital interest in the stability of Asia and the Pacific’, and Keating,
whether intentionally or not, proffered a similar belief of ‘similar strategic concerns’.'® The
machinery of the Agreement centred on regular consultation on matters affecting common

security and to promote, in accordance with the policies and priorities of each, cooperative

' One such act of fate was the publishing of David Jenkins’ critical articles on the Suharto family, which
resulted in a serious disruption to political relations. See Chapter 6, pp.282-6.

' Ministerial Statement, CPD, House of Representatives, Volume 206, 9 March 1950, p.623; and Paul
Keating, Engagement. Australia Faces the Asia-Pacific, Macmillan, Sydney, 2000, p.142.



activities in the security field. The Agreement was in principle a public announcement that

reminded Australians that Indonesia was not Australia’s enemy.

THE END OF SECURITY COOPERATION

The Security Agreement lasted some four years, and its termination in September 1999, at
the behest of the Indonesian government, signified the end to an extended phase of security
cooperation and the failure of successive governments to manage the political problems
from the invasion of East Timor. East Timor, in the vernacular of the Security Agreement,
was the fissure in Keating’s concept of ‘similar strategic concerns’; and for many
Australians, the Indonesian-inspired violent excesses after the ballot for independence
destroyed the last vestiges of political respect that buttressed relations with Indonesia.
Australian military forces were deployed as part of a multinational force to re-establish
peace in the province; and, for the first time since 1966, Australian forces once more

opposed Indonesian forces.

The issue of Indonesian human rights violations was not always demonstrably present in
the Australian psyche throughout the New Order period. Abhorrence of human rights
abuses eventually surfaced to test relations with Indonesia, in spite of the political,
economic and military gains over the period, reminding the theorists that the definition of
security goes beyond political, economic and defence interrelationships.'” In the post-Cold
War period, security seemed to include a much stronger social dimension to satisfy the
demands of a domestic constituency more knowledgeable and concerned about social
issues. Spender recognized the importance of a knowledgeable constituency, which he saw
as a depository of support, rather than of opposition, and a check to government excesses.
He supervised the setting up of a standing committee on foreign affairs with a broad
mandate to ‘study external affairs in the widest sense’. ‘If the people are not kept

sufficiently informed grave mistakes may be made. And so it is the Government’s intention

' See, for example, Barry Buzan, People, States and Fear: The National Security Problem in International
Affairs, Wheatsheaf Books, Sussex, 1983, in particular pp.15-7; Mel Gurtov, Global Politics In The Human
Interest, Lynne Reinner Publishers, Boulder, 1991, pp.1-6; Richard Ullman, ‘Redefining Security’,
International Security, Volume 8, Number 1, Summer 1983, pp.132-5; Alan Dupont, ‘New Dimensions of
Security’, paper prepared for the Joint SDSC and IISS Conference on ‘The New Security Agenda in the Asia
Pacific Region, Canberra, 1-3 May 1996, pp.6-12.



to keep the House promptly and fully informed on all developments in our external

relations’ through the standing committee.'®

Successive governments had managed
relations with Indonesia after the invasion of East Timor in a secretive fashion, which only
escalated the suspicion and mistrust of the New Order government and generated a political
divide between government policy and community expectations, as Spender had warned

against.

Paul Keating reminded his audiences that Australians and Indonesians are ‘different people

' The way

with different cultures and different views on issues that matter to us’.
Australians see Asia is mostly determined by the way that they see themselves; and for
many Australians the precepts of democracy in the Australian tradition have conditioned
‘the belief that good will win over bad, change can be effected for the better’.*
Governance, for many Australians, plays a forcible role in judging other countries; and it
‘influences how we want others to govern and conduct themselves’. Over time the failings
of New Order governance dissuaded many Australians from supporting Suharto’s actions.
A relationship between dissimilar countries involves compromise and judgments based on
pragmatism.2 : Compromise and pragmatism rarely sit well with the Australian community
when domestic interests challenge government practices. The management of security
cooperation with Indonesia during the New Order period was based on compromise and
pragmatism; when idealism challenged the primacy of pragmatism over East Timor, the

bilateral security relationship faltered; and the relationship became, once again, primarily

concerned with the security dimension.

THE THESIS

In the literature on Australia-Indonesia relations, there are no studies that encompass the

topic, ‘Policy-making and Pragmatism: Australia’s Management of Security Cooperation

'8 Ministerial Statement, CPD, House of Representatives, Volume 206, 9 March 1950, p.622.

'” Speech by the Prime Minister, the Hon. P.J Keating, “Australia Today Indonesia *94”, Sydney, 16 March
1994, cited in Tony Arnold, ‘Indonesians our partners: PM’, The Sydney Morning Herald, 17 March 1994,
p.4.

%% Alison Broinowski, ‘Asian Perceptions of Australia’, Australian Cultural History Conference, Sydney, 26
June 1989.

2l Evans, ‘Making Australian Foreign Policy’, pp.11-2, 44.
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with Indonesia during the New Order Period’.? Indeed, there are no detailed publications
on Australia’s relationship with Indonesia during the New Order period. Of the general
histories on Australia’s relations with Indonesia, all were published before 1998 and relied
for the most part on the public face of policy-making through press statements, Hansard,
interviews with principals, and personnel experience. They lack the benefits of recently
released official documentation under the Commonwealth Archives Act 1983 and additional
documentation outside the 30-year rule that was released at the direction of government.
These have included the Department of Foreign Affairs and Trade, Documents on
Australian Foreign Policy. Australia and Indonesian Incorporation of Portuguese Timor
1974-1976, which was published in 2000. The publication is a collection of selected
official documentation with some important commentary on East Timor and government
policy-making; as well, the publication of the documentation coincided with the early
public release of most of the departmental files, which were scrutinised for the publication.
David Goldsworthy’s edited Facing North — A Century of Australian Engagement with
Asia.  Volume: 1901-the 1970s, published in 2001, also provides a commentary on
government policy on engagement with Asia, but the requirement to examine the period
from 1901 for all of Asia necessarily imposed limitations on the depth of analysis that could

be given to Australia’s relations with Indonesia during the New Order period.*

Bob Catley’s and Vinsensio Dugis’, Australia Indonesia Relations since 1945 — The
Garuda and the Kangaroo is the only work that covers most of the New Order period. Its
brief to encompass the history of the relationship from 1945 again restricts the depth of
analysis of the New Order period and its publication in 1998 precluded access to the official
documentation that is now available. Australia Indonesia Relations since 1945, however, is
one of two works that includes minor reference to Australia’s defence cooperation program
with Indonesia; the treatment is not detailed with only five references in a publication of

over 300 pages. They provide little understanding on how the program was developed from

*2 For example, see Pauline Kerr, David Sullivan, and Robin Ward, 4 Select Bibliography of Australia’s
Foreign Relations, 1975-1992, Department of International Relations, Research School of Pacific and Asian
Studies, The Australian National University, Canberra, 1994.

3 Department of Foreign Affairs and Trade, Documents on Australian Foreign Policy. Australia and
Indonesian Incorporation of Portuguese Timor 1974-1976, Melbourne University Press, Melbourne, 2000;
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the 1960s, its history, costs, scope and political use.”* David Urquhart’s thesis, ‘Australia’s
Military Aid Programs 1950-1990°, is the other work that makes mention of defence
cooperation with Indonesia, but in the broad with an equal focus on Australian cooperative
activities with all other countries in South and South East Asia. Again, his topic and time

frame restricted the analysis and the detail that could be covered.*’

Whereas most other works have focused on a particular incident, for example the
Indonesian invasion of East Timor, or on a political or economic theme, all have restricted
their analyses to a short time period.’® Other publications have provided a general
Indonesian history, with an Indonesian perspective rather than with an Australian one with
which this thesis is concerned.”” Most publications have concentrated exclusively on the
political relationship, or focused on economic cooperation without the benefit of access to
recent official documentation; and few have covered Australian economic and development

assistance up to and including 1999.%

The significance of this study lies in its interpretation of the web of interconnectedness of
the political, economic and defence threads of security that enabled successive Australian
governments to manage security cooperation during the New Order period. The
interconnectedness linked the extent of economic and miliary assistance to the political

realities of the relationship. If political difficulties suddenly developed, economic

David Goldsworthy, (Editor), Facing North — A Century of Australian Engagement with Asia. Volume: 1901-
the 1970s, Melbourne University Press, Melbourne, 2001.

2 Bob Catley, Vinsensio Dugis, Australia Indonesia Relations since 1945 — The Garuda and the Kangaroo,
Ashgate Publishing, Aldershot, 1998, pp.48-9, 83, 280-1.

 D.A K Urquhart, *Australia’s Military Aid Programs 1950-1990°, M.A. (Honours) Thesis, University
College, University of New South Wales, Australian Defence Force Academy, Canberra, 1990.

% For example, Ball, D. & Wilson, Helen, (Editors), Strange Neighbours. The Australia-Indonesia
Relationship, Allen & Unwin, North Sydney, 1991; Peter Carey and G. Carter Bentley, (Editors), East Timor
at the Crossroads: the Forging of a Nation, University of Hawaii Press, Honolulu, 1995; Philip J. Eldridge,
Indonesia and Australia: The Politics of Aid and Development Since 1966, Development Studies Centre
Monograph Number 18, The Australian National University, Canberra, 1979; Ingrid Palmer, The Indonesian
Economy Since 1965 — A Case Study of Political Economy, Frank Cass and Company, London, 1978; K.
McGovern, ‘Australian Government Policies towards Indonesia 1965-1972, B.A. (Honours), University of
Queensland, St. Lucia, 1975; M. Haupt, ‘Australia’s Relations with Indonesia 1945-1962°, Ph.D. Thesis,
Fletcher School of Law and Diplomacy, Medford, Massachusetts, 1970; and Nancy Viviani, ‘Australian
Attitudes and Policies Towards Indonesia’, Ph.D. Thesis, The Australian National University, Canberra, 1973.
*"R. Cribb, and C. Brown, Modern Indonesia — a History since 1945, Longman, London, 1995.

8 For example, H.W. Arndt, The Indonesian Economy: Collected Papers, Chopmen Publishers, Singapore,
1984.
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assistance was not disturbed, even though at times military cooperation might have been
suspended; in contrast, when the political relationship was strong, economic assistance
continued and military cooperation was expanded or extended in scope. The
interconnectedness reflected the commonality and continuity of geostrategic factors, first
enunciated by Spender, and substantiates previously unacknowledged initiatives to
accommodate security from and security with Indonesia, particularly in the critical period
of 1965-1974, when prime ministers and prime ministers-in-waiting explored a variety of
options in seeking closer security arrangements with Indonesia in ways not hitherto
acknowledged or understood. The result is not a general focus on events that shaped
security cooperation; rather, the study demonstrates why and under what political
circumstances economic assistance and defence cooperation were used by successive

Australian prime ministers to shape and build the security relationship with Indonesia.

An analysis of the role of major foreign policy actors is also an important feature of the
thesis in understanding how the relationship altered especially through the eccentricities of
the personal relationships that developed between President Suharto and the respective
Australian prime minister of the day. The study takes advantage of all available hitherto
classified government documentation, including documentation released under the 30-year
rule of the Commonwealth Archives Act up to 1971, recently released selected government
documentation on the government’s activities on East Timor for the period 1974-1976, and
interviews with important principals in the security policy-making arena during the period
under review. Unfortunately, not all principals agreed to be interviewed; and where
possible, other policy-makers were selected to explore and assess the available information.
My own experience of some 30 years in the Australian Defence Force, including policy-
making appointments at the highest levels in the Departments of Prime Minister and

Cabinet and Defence, has also been used to identify areas for research.

A further context for the thesis is the international relations literature on the analysis of the

security behaviour of states.” In the classical realist world, with each state ‘in command of
Yy

? For detail on the debate between the realist and idealist schools of thought on international security,
including the development of ‘classical realism’, see Kenneth Waltz, ‘Realist Thinking and Neorealist
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a discrete territory and population, and with each capable of monopolizing the legitimate
use of force within that territory’, the principal security functions during the New Order
period remained focused for both Australia and Indonesia on internal security, self-defence

and, if necessary, war.>?

This was the conditional nature that underpinned the realist
development of Australia’s security policies towards Indonesia where policy mostly rested
on the result of rational assessments of the perceived threat, the varying risks, and the
resultant priority changes to security policy. Moreover, the empirical record of Australia’s
relations with Indonesia is one that starts and ends with conflict, from Confrontation which
officially ended in 1966 to military operations in East Timor in 1999. The period in
between only confirmed that bilateral relations were dominated by the self-interest of the
two states, that the state as an entity has not become less central to regional considerations
in spite of issues of continuity and change, and that increased security cooperation between
the two states was unable to thwart anarchy in East Timor. Indeed, the period under review
reflected the continuing debate on the relativities of national and international security
perspectives to which Barry Buzan contributed through his 1983 seminal work, People,
States, and Fear.’' Buzan’s argument takes up the theme that cooperaltive security rests on
the notion that the prevention and resolution of conflict emphasises cooperation more than
competition, and does not exclusively focus on security as a military issue. For many
international relations analysts, the core of security contains moral, ideological and
normative ingredients, and that a state consists of three distinct components: the idea of a
state, which manifests as nationalism; the physical nature of the state, which embraces
population, resources, culture and technology; and lastly, the institutional systems that

administer the state.*®> For some, the notion of cooperative security does not go far enough,

Theory’, The Journal of International Affairs, Volume 44, Number 1, 1990; and Michael Joseph Smith,
Realist Thought from Weber to Kissinger, Louisiana State University Press, Baton Rouge, 1986.

3% John Bayliss, ‘International Security in the Post-Cold War Era’, in John Bayliss and Steve Smith, (Editors)
The Globalization of World Politics, Oxford University Press, Oxford, 1997, p.208.

*! Barry Buzan, People, States, and Fear. The National Security Problem in International Relations,
Wheatsheaf Books, Brighton, 1983, in particular pp.9-12, 214-237. See also Barry Buzan, Ole Waver, Jaap
de Wilde, Security. A New Framework For Analysis, Lynne Rienner Publishers, Colorado, 1998, in particular
pp.21-48; and Ken Booth, ‘Security and Self: Reflections of a Fallen Realist’, in Keith Krause and Michael C.
Williams, (Editors), Critical Security Studies. Concepts and Cases, University of Minnesota Press,
Minneapolis, 1997, pp.83-119.

32 Buzan, People, States, and Fear, p.7.

3
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and the term, comprehensive security, is often preferred because it conveys the perspective

that security i1s multi-dimensional in character:

demanding attention not only to the political and diplomatic disputes that have so often produced
conflict in the past, but to such factors as economic underdevelopment, trade disputes, and
unregulated population flows, environment degradation, drug trafficking, terrorism and human rights

abuses.”
Comprehensive security, however, is sometimes criticised because it is considered to be too

all-embracing and loses practical utility.

Spender and Menzies, for example, anticipated Buzan’s later discussions of the ‘contested’
nature of security, and in 1950 espoused a definition of security that included political,
social, and economic ingredients as well as a principal focus on the military element.**
Broader assistance to the states in Australia’s immediate north would render strategic
circumstances more benign; if these were to deteriorate, then assistance from more
powerful nations would be necessary by virtue of Australia’s small population and limited
military capacity. Spender and Menzies were both realists and set Australia’s security
course with Indonesia, which projected economic assistance to Indonesia in the first instant,
coupled with alliances that could secure Australia’s interests in the event of a hostile
Indonesia, while suggesting forms of security that could engage Indonesia in a wider Asia
Pacific security arrangement. By the 1990s, many international relations analysts were
promoting the notion of common security, which carried elements of both comprehensive
security and collective security, and yielded a commitment to joint survival, ‘to work
cooperatively ... to maximise the degree of interdependence between nations: in short, to
achieve security with others, not against them’. Common security has generally involved

discussion of a military focus, while sometimes emphasising ‘non-provocative’ defence,

 Gareth Evans, Cooperating for Peace: The Global Agenda for the 1990s and Beyond, Allen & Unwin, St
Leonards, 1993, p.15.

 The ‘contested’ nature of the definition of security has been extended further to take into account
environmental, demographic and societal security pressures. See, for example, Robert D. Kaplan, ‘The
Coming Anarchy’, The Atlantic Monthly, Volume 273, Number 2, February 1994, pp.44-76; Dennis Pirages,
‘Demographic Change and Ecological Insecurity’, in Michael T. Klare and Daniel C. Thomas, (Editors),
World Security. Challenges For A New Century, St. Martin’s Press, New York, pp.314-31; Thomas Homer-
Dixon, ‘Environmental Scarcity and Intergroup Conflict’, in Klare and Thomas, World Security, pp.290-313;
and the important work of Ronnie D. Lipschutz, ‘Negotiating the Boundaries of Difference and Security at
Millennium’s End’, in Ronnie d. Lipschutz, (Editor), On Security, Colombia University Press, New York,
1995, pp.212-28.
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and military confidence building measures, such as defence cooperative programs.
Common security provided successive foreign ministers with an overarching framework to
engage in regional cooperation in order to address the elements of insecurity and
uncertainty that existed after the end of the Cold War. Gareth Evans, for example, oversaw
a period of security policy-making in which these academic ideas had a decisive impact on

policy-making.*’

Thus the thesis argues that it is possible to analyse the diplomatic actions of successive
Australian governments in these terms. During the 1960s, Hasluck, Gorton and Whitlam, at
different times, unsuccessfully promoted a variety of collective security arrangements with
Suharto.*® Failure resulted in the pursuit of new arrangements, based firstly on policies
consistent with the notion of comprehensive security then more on principles akin to those
of common security in which commitment to joint survival took into account the security
interests of neighbours to achieve ‘security with others, not against them’. These inevitably
evolved into increased military confidence-building activities with Indonesia.>’ At this
historical point the theoretical basis of Australian policy became explicit with Foreign
Minister Evans affirming the idea of common security as the central objective of his
government’s approach to Indonesia. The end of the Cold War only added to the
momentum, and the practice of common security remained significant to the development
of bilateral relations, which culminated in the signing of the Security Agreement in 1995.
The Agreement provided processes of consultation to manage differences, and to go beyond
national security norms because of the acceptance that both nations shared common
regional security interests. East Timorese independence, however, demonstrated the
vulnerability of these imagined shared common security interests. As Buzan has argued,
the national security imperative ‘of minimising vulnerabilities sits unhappily with the risks’

posed by such agreements, and the prospects for a successful agreement are weakened

% The idea of common security gained international attention when articulated by the 1982 Independent

Commission on Disarmament and Security Issues (the Palme Commission). Evans, Cooperating for Peace,
.36.

?6 In this context, collective security is characterized by its military focus, its renouncement of the use of force

between the member states, and general agreement to come to the aid of any member state attacked by a

defector. For debate on the definition of common security, see /bid., pp.15-6.

37 Ibid, p.16. See also Buzan, People, States and Fear, p.208; and Baylis, ‘International Security in the Post-

Cold War Era’, p.209.
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when national security strategies generate greater importance than those of the agreement in
question.*® The empirical evidence of state behaviour in the New Order period always
suggested caution; to be sure, Indonesia’s interests have always dictated its political
behaviour within the bilateral relationship, and this is also true of Australian practices.
Thus the false dawn of new cooperative inter-state relations with Indonesia illustrated the
unresolved tension between national and trans-nation concepts of security. In the event,
national security policies designed to serve narrow national interests were reasserted, and
the resultant predominance of realist attitudes by the actors in the drama marked a return to

the assumptions of the past.*’

At the source of the idea of national interest is the classical principle of national security
and survival, first identified and analysed by Charles Beard in 1934 and later advocated by
Hans Morgenthau during the 1950s and 1960s.*° Beard argued that the national interest
was not linked to any particular dynastic or state-familial interests; it was an analytical tool
that enabled analysts to identify the objectives of foreign and security policies, an all-
embracing concept of political discourse to justify policy preferences that represented the
interests of the nation and the consequent rationale for the exercise of state power. Indeed,
Morgenthau argued power was of central importance to the function of a state; and the use
of power was the primary national interest of the state. The national interest, so defined,
would then influence the development of military and economic policies in the first
instance by identifying the ‘perennial standard by which political action’ could be judged
and directed.*’ This was true of the behaviour of the principal Australian policy-makers

during the New Order period, but it was not true of Suharto’s political endeavours.

** Buzan, People, States and Fear, p.214. See also Barry Buzan, ‘From International System to International
Society: Structural Realism and Regime Theory Meet the English School’, International Organization 47,
Number 3, Summer, 1993, pp.327-52.

* For further discussion of the developments in both theory and practice, see Russell Trood and Ken Booth,
‘Strategic Culture and Conflict Management’, in Ken Booth and Russell Trood, Strategic Cultures in the Asia
Pacific Region, St. Martin’s Press, New York, 1999, in particular pp.323, 327-9, 333-5, 337; Bayliss,
‘International Security in the Post-Cold War Era’, p.210; and Desmond Ball, ‘The Agenda for Cooperation’, a
Paper prepared for the Australian College of Defence and Strategic Studies 1995 Conference, Asia-Pacific
Security: The Challenges Ahead, Canberra, 27-28 November 1995.

** See Charles A. Beard, The Idea of the National Interest. An Analytical Study in American F. oreign Policy,
The Macmillan Company, New York, 1934, pp.25-8; and Hans J. Morgenthau, Politics and Nations. The
Struggle for Power and Peace, Alfred. A. Knopf, New York, 1967, pp.9-10.

! Ibid,, p.9.
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It could be argued that the political, economic, social and military interests that Suharto
practised were more in the earlier fashion of princely or dynastic interests, or even the more
impersonal interesse di stato in which the Indonesian state was driven ‘by the egoism of its
own needs and interests’ rather than by other motives of policy.*” The actions of the
Indonesian government in East Timor and West New Guinea are illustrative. In contrast,
for most of the New Order period, Australian actions, whether deliberate or not, were more
in parallel with the notion that the national interest reflected an intertwining of national
security and power and that political actions had to be undertaken to lessen the impact of a
belligerent Indonesia on Australian security. Spender had identified that Australia’s
security should be promoted through economic and technical means in the islands to the
north in the first instance, and if these should fail only then should military activities be
contemplated. For Spender, national survival was the ongoing issue; the Cold War, the
spread of communism in the islands to Australia’s north, the instability that resulted from
de-colonisation, all to a greater or lesser extent threatened regional stability. Spender’s
initial emphasis on military and economic dimensions to the exclusion of most other factors
mirrored the Morgenthau approach to the notion of the national interest and to the resultant
realism in policy-making. For Morgenthau, and equally for successive Australian
governments, the conception that idealism and moral values could play a dominant part in
formulating security policy aimed at national survival was an anathema; and for most of the
New Order period, the supremacy of the national interest over abstract moral principles
remained the major characteristic in Australian policy-making. By 1999, however, the
government’s approach to policy-making was disturbed by the demands of the Australian
public who responded to the Indonesian-inspired violence in East Timor in an unequivocal
fashion, by urging Australian political and military intervention to secure peace and
independence for the East Timorese. Australian security policy-making was tested and
found wanting; the interests that now guided policy-making were a more diverse, pluralistic
set of subjective preferences that could change periodically both in response to strong

domestic concerns and to shifts in the international environment.

2 Beard, op.cit., p.23.
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The thesis also provides evidence to support the presence of a strategic culture element in
conflict management between Australia and Indonesia. Elise Boulding’s observations that
diplomatic skills emerge from the culture of society, from its ‘values, religious beliefs, and
behavioural practices’ evokes a number of levels of application to an analysis of the
bilateral relationship.* In the first instance, attention to the relationship of political culture
and external behaviour improves the understanding of the actions of both the Australian and
Indonesian governments in dealing with the issues of Indonesia’s internal security and its
effects on regional security. The characteristics of Indonesia culture promoted longer time
horizons than those that characterized Australian political thinking and planning; and the
New Order period witnessed an Indonesian reliance on more bilateral rather than
multilateral approaches to conflict resolution and encouraged the exercise of other forms of
military, economic and cultural interrelationships. The thesis will also show that
Indonesia’s commitment to the ‘informality of structures and modalities’ foiled early
Australian attempts to negotiate a structured security arrangement. Finally, the role of the
Indonesian military, which extends beyond national defence to include politics, economic
development and social discipline, offered a marked contrast to that of the Australian
Defence Force in Australian society.’® The thesis therefore supports Ken Booth’s and
Russell Trood’s contention that the element of strategic culture cannot be ignored ‘in any

account of strategy which purports to analytical richness’.*’

THESIS OUTLINE

Of necessity, the chronology of events, with some exceptions, determined the overall
structure of the thesis. Sometimes the strands of an issue could not be laid out in neat,
straight time-lines; the security relationship with Indonesia was never simple, and it was

important and relevant to revisit issues that continued to touch others.

* Elise Boulding, ‘States, Boundaries, and Environmental Security’, in Dennis J.D. Sandole and Hugo van de
Merwe, (Editors), Conflict Resolution Theory and Practice: Integration and Application, Manchester
University Press, Manchester, 1993, p.204.

* Desmond Ball, ‘Strategic Culture in the Asia-Pacific Region’, Working Paper, Strategic and Defence
Studies Centre, Canberra, 1993, pp.21-2.

* Booth and Trood, Strategic Cultures in the Asia Pacific Region, p.vii.



19

Chapter One details the elements of ambiguity and uncertainty in the security relationship
before, during and directly after the attempted coup on 30 September 1965. The available
information demonstrates that the Australian government was caught unawares by the
attempted coup and cautiously responded to the new anti-communist government in Jakarta
in the absence of comprehensive information and intelligence. The chapter also details the
conflicting influences on its approach to Indonesia from the effects of Confrontation, the
British withdrawal from Malaysia and Singapore, and the linkages between Australia’s

commitments to South Vietnam and its military support for Malaysia.

Chapters Two and Three cover the same period, from the attempted coup in 1965 to 1972.

For structural reasons, the material has been divided into economic and military
cooperation with Indonesia in Chapter Two and the interconnected development of the
political relationship under the Gorton and McMahon governments in Chapter Three.
Chapter Two therefore details the development of economic and defence cooperation
before and after the attempted coup and establishes the pattern for assistance that future
governments built upon. The Indonesian/Papuan New Guinea border is also addressed
because of the military tensions that arose through Indonesia’s aggressive policing of West
Papuans’ crossing into Papua New Guinea, which was then under Australia’s administrative
control. The 1969 act of free choice in West New Guinea is also analysed because of its
relevance to forewarn of probable Indonesian political and military actions in East Timor in

1999 after the ballot for independence. Chapter Three traces the roles of the Prime

Ministers, John Gorton and William McMahon, in managing the relationship during a
period of regional political change in which the British military withdrawal from Malaysia
and Singapore and an expected end to the Vietnam War questioned the relevance of
Australia’s forward defence strategy. The forward defence strategy depended on
Indonesian acceptance of continued Australian deployments in Malaysia and Singapore.
First Paul Hasluck and then John Gorton unsuccessfully explored the possibility of a
security arrangement with Indonesia to counterbalance the probable absence of military
assistance from either the United Kingdom or the United States in times of a larger scale

regional conflict. Economic assistance was increased in a new format of longer-term
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programs; and, at the urging of the United States, defence cooperation was expanded to

include major items of combat equipment.

Chapter Four covers the period from 1972 to 1975, and details the attempts by Gough
Whitlam to broaden the regional security architecture with Indonesia’s support. ~ Whitlam
had also unsuccessfully explored the possibility of a security pact with Suharto in 1967, and
the Labor government now sought new forms of regional co-operation, not bedevilled by
great power rivalries, which would permit the withdrawal of Australian forces from
Malaysia and Singapore. The withdrawal of forces was also predicated on increased
economic and defence assistance, and the period saw significant increases in economic and
defence cooperation in spite of the diplomatic difficulties that occurred from the
decolonisation of East Timor. Indonesia invaded East Timor in 1975, but not without
secretly informing the Australian government of its intentions, military plans and timings.
Prime ministerial discussions with Suharto on East Timor demonstrated a level of intimacy
not previously apparent in the relationship. The effects of the government’s poor handling
of the invasion, including the secrecy of inter-government communications surrounding the
invasion, endured and became the foundation for community suspicion and mistrust of

future governments’ management of the Indonesian relationship.

Chapter Five covers the period 1975-1983, which included the period of transition from the
Whitlam government to the interim Fraser government at the very time of the final phase of
the Indonesian invasion of East Timor. The Fraser government continued the policies of its
predecessor and took few actions to prevent or deter the invasion. Domestic politics
significantly extended into the international arena, and public reaction to the invasion
prevented the Fraser government from announcing acceptance of Indonesian sovereignty of
the colony. Fraser used policies of secrecy and gradualism to hide from the Australian
community his objective to restore the health of the relationship through de jure recognition
of Indonesian sovereignty. His public reluctance to support the invasion was not well-
received in Jakarta, and the government was forced to use a range of diplomatic practices to
maintain the relationship: economic assistance and defence cooperation were increased

despite ongoing human rights abuses in East Timor; a new emphasis on strengthening the
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activities of ASEAN was initiated; and structural changes were introduced to increase

Australian and Indonesian government contact.

Chapter Six details the period 1983 -1991 during which time a number of political accidents
of fate tested the resilient nature of relations: the political fall-out from East Timor had not
ceased; the public release of the Dibb Review into Australia’s military capabilities raised
questions on the security nature of the relationship; and Australian media criticism of the
Suharto family led to a break-down in the military and political aspects of the security
relationship. In response, the Hawke government supervised new inter-governmental

structures to manage the relationship across the political and defence fields of contact.

Chapter Seven details the government’s responses to the 1991 Dili massacre during a time

of leadership change from Hawke to Keating. The highest levels of confidence and trust in
the security relationship were achieved during the time of the Keating government. The
strong, personal influences of Keating, coupled with the success of the new inter-
governmental structures that were introduced under Hawke, promoted an expanded defence
cooperation program, which now included cooperative and combined military exercises not
previously attempted, and achieved a secretly-negotiated security agreement with
Indonesia. The Security Agreement signified to the Australian community and to the
region the government’s confident predilection to manage security planning with rather
than from Indonesia. The Agreement’s strengths were also its weaknesses; once strategic
interests were not shared, the Agreement became hollow in its intent to foster inter-

government discussions on contentious issues.

Chapter Eight covers the period of 1996-99 in which the Indonesian economy collapsed,
leading to Suharto’s resignation in May 1998 and new political circumstances in which the
Australia government played a leading role in the tragedy of the ballot for East Timorese
independence. The chapter overviews the security relationship to the ending of the Security
Agreement on 16 September 1999 at the behest of the Indonesian government, three days
after President Habibie gave agreement for Australia to lead an international force into East

Timor. The Indonesian announcement to end the Security Agreement was a political
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gesture that signified the end to trust and understanding between the two governments. The
Agreement originally represented a mutual decision that Australia and Indonesia would
build their security together, based on commitment and benefits - commitment of
successive Coalition and Labor governments to the Suharto regime, and the benefits of
stability and security that the Suharto regime delivered in return. East Timor and human
rights issues interceded to undermine the relationship, ending the Security Agreement and
changing the political and military environment between the two countries. Once again,
Australian and Indonesian troops faced each other across a border in much the same fashion

of Confrontation, some 34 years earlier.

The Conclusion draws together the strands of an important historical period in Australia’s
management of security planning and cooperation with Indonesia. It also overviews the
development of security thinking throughout the period, which directly and indirectly

influenced Australian policy-makers.
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CHAPTER 1

‘MAKING POLICY ON PRINCIPLE AND PRACTICAL INTEREST’:
A NEW BEGINNING 1965 - 1966

THE ATTEMPTED COUP - 30 SEPTEMBER 1965

News of the attempted coup of 30 September 1965 did not arouse the Australian
public’s interest or noticeably generate government anxiety. The first substantive
coverage appeared in the Saturday press on 2 October 1965 and mirrored what had been
published in the major tabloids in London and what Radio Malaysia had reported
through its monitoring of Radio Indonesia.' Australian press coverage of Asia was
limited to four full-time reporters, with two stationed in Singapore, one in Tokyo and
one in Jakarta; and for most of the first week after the coup, Australian newspapers
relied on A.A.P.-Reuters and World Cable Service (London) for information, with
analyses provided by Australian-based Asian specialists such as Bruce Grant and Max
Hastings.> Television and radio reporting was also constrained. The Australian
Broadcasting Commission’s Philip Koch was one of the few remaining Western radio
and television journalists in Jakarta because President Sukarno had expelled most of the
British and American broadcasters. He found himself confined in the presidential
palace by PKI officials overnight and was unable to provide television and radio

coverage until later.?

"1t is not intended to cover the attempted coup in detail except where its effects are relevant to Australian
security policies and decision-making. For detail of the attempted coup, see Harold Crouch, The Army
and Politics in Indonesia, (revised edition), Cornell University Press, Ithaca, 1988, pp.97-135; The
September 3 0™ Movement-The Attempted Coup by the Indonesian Communist Party, The State Secretariat
of the Republic of Indonesia, Jakarta, 1995; John Hughes, The Indonesian Upheaval, D. McKay
Company, New York, 1967; and Brian May, The Indonesian Tragedy, Routledge & Kegan Paul, London,
1978. For less conventional views on the attempted coup, see D. Levi, ‘Indonesia: The Year of the
Coup’, Asian Survey, Volume 1, Number 2, February 1966; A4 Preliminary Analysis of the October 1,
1965 Coup in Indonesia, Cornell University Modern Indonesia Project, 1971; and Rex Mortimer,
‘Unresolved Problems of the Indonesian Coup’, Australian Outlook, Volume XXV, Number 1, April
1971, pp.94-101.

2 < Asian Issues in the Australian Press’, speech by Sir James Plimsoll, 23 November 1965, in CNIA,
Volume 36, November 1965, p.751. Frank Palmos of The Sun-Herald was the first Australian to report
the coup from Jakarta. Frank Palmos, ‘1 saw the convoys roll in’, The Sun-Herald, 3 October 1965, p.2.

3 Interview A.R. Parsons, 7 July 2000; and K. S. Inglis, assisted by Jan Brazier, This is the ABC — The
Australian Broadcasting Commission 1932-1983. Melbourne University Press, Melbourne, 1983, pp.264-
5. Christopher Koch used the detail of the attempted coup and his brother’s ordeal for his novel, The Year
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News of the attempted coup competed with the press coverage of the ongoing domestic
waterfront dispute, the Rhodesian crisis, military action in Kashmir and the Vietnam
War, and did not make the front pages until later." Reporting was initially disordered,
furnishing a mosaic of information that seemed to add to the confusion. The kidnapping
of ‘five generals’ was acknowledged; the movement of tanks and troops into Jakarta was
reported; there was speculation on a possible air attack on the city because of the
apparent involvement of the Indonesian air force in the coup; and the whereabouts of
President Sukarno was unknown although, through Radio Japan, it had been reported
that the President ‘still held the reins of government’.” Some newspapers carried the
detail of the broadcast by Colonel Untung in which he announced ‘a counter-coup’ and
the arrest of a number of generals who were members of ‘Dewan Djenderal’, a coalition
‘supported by the CIA’ which had plotted to seize power from the President on 5
October.® This was old news and its belated presentation only served to add to the
confusion. By Monday, however, there was sufficient information for editorials to
declare that Australian ‘stakes in the events’ were high, ‘Confrontation of Malaysia is
likely from now on to be a very minor preoccupation of Djakarta’s rulers’, ‘President
Sukarno is no longer in effective control’, and that General Suharto ‘is in charge of the
Indonesian army’.” Even after two weeks, coverage proved unreliable; The Bulletin, for
example, editorialized on 16 October that the ‘Communist PKI seems to have emerged

with little more than a loss in prestige’.®

The Australian government was similarly searching for accurate information. Most
Cabinet members were notified of the coup during the afternoon of 1 October, and the
remainder of the Menzies’ ministry informed during dinner at Government House,

Yarralumla. There was ‘much speculation on the future’; however, no special

of Living Dangerously. See Christopher Koch’s article on the development of the novel in the ABC
magazine, 24 Hours, January 1981.

* For example, ‘Djakarta city of guns and tanks’, The Sun-Herald, 3 October 1965, p.2; and ‘Sukarno safe,
generals arrested, says broadcast’, The Australian 4 October 1965, p.4.

> *Sukarno mystery. Dead or Alive?’, The Sun-Herald, 3 October 1965, p.2.

® <Junta claims Sukarno “under guards™, The Sydney Morning Herald, 2 October 1965, p.3.

7 “Ultimatum to Rebels’, The Australian, 4 October 1965 p.1. See also Editorial, ‘Power struggle in
Indonesia’, The Sydney Morning Herald, 4 October 1965 p.2; and Editorial, ‘Confused crisis in
Indonesia’, The Australian, 4 October 1965, p.6.

¥ “From Djakarta to Tokyo’, The Bulletin, 16 October 1965, p.13.
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arrangements were initiated for an early Cabinet discussion.” The first official comment
appeared on Tuesday 5 October when a Department of External Affairs spokesman
reported that the situation was ‘still too confused’ for any authoritative assessment to be
made, and communications with the Australian embassy were ‘patchy’. The spokesman
added that Australia’s Ambassador to Jakarta, Keith Shann, had confirmed that embassy
staff were safe, and that the Minister for External Affairs would remain in Canberra

during the parliamentary break to ‘watch events’."

Official reporting was constrained by the poor communications with Indonesia and the
embassy staff.'' During the early stages of Confrontation, Indonesian authorities
severed the telegram links between Jakarta and Singapore, which had been the normal
way that encrypted cables were transmitted between the embassy and Canberra. In an
effort to maintain communications, albeit at a much-reduced rate of transmission, an
improvised method was employed to relay coded Morse from the embassy via an
Australian naval ship which was positioned in the Java Sea.'> This method affected the
capacity of Canberra-based officials to request and receive timely information for
analysis and advice to government. It also meant that Shann was left to operate on
instructions, which generally arrived weekly from the minister or his department in the
diplomatic bag on the Thursday Qantas flight."> Happenstance did provide Hasluck
with some timely opinion. An embassy staff member, Alf Parsons, returned to Australia

on 1 October and was diverted to Canberra for debriefing and to see Hasluck.'*

° Don Aitkin, (Editor), The Howson Diaries — The Life of Politics - Peter Howson, the Viking Press,
Ringwood, p.177. Dinner guests included all junior ministers, the Opposition Leader Arthur Calwell, and
Air Chief Marshal Sir Fredrick Scherger, then Chairman, Chiefs of Staff Committee.

' <Embassy staff safe’, The Australian, 4 October 1965, p.1. Shann held the appointment of Ambassador
to Jakarta from 6 November 1962 to 6 April 1966.

"' Only eight cablegrams from Jakarta were received in Canberra in a timely manner for the period 1-15
October 1965. DEA file 3034/101/1 Part 26, CRS 1839/280, DEA file 570/7/9 Part 3, CRS A1838/273
and DEA file JA1965/07, CRS A6364/4, NAA.

"2 Barwick, when Minister for External Affairs, authorized the new system using the Australian naval
communications in Darwin and at HMAS Harman, Canberra. Communications would be transmitted
from the embassy via ship to Darwin and/or to HMAS Harman, then to government; the reverse was
employed when communications were initiated from Canberra. Interview Sir Keith Shann, 1985, Oral
TRC 1857, Oral History Section, NLA, p.190. For Barwick’s involvement, see David Marr, Barwick,
Allen & Unwin, North Sydney, p.197.

"% Shann recalled that the number of cablegrams received at the embassy during Confrontation averaged
two per week. Interview Sir Keith Shann, 1985, Oral TRC 1857, Oral History Section, NLA, p-203.

' Parsons was in his second Jakarta posting and was one of the first Australian diplomats to arrive in the
newly independent Indonesia in 1950. After postings in Berlin and at the United Nations Headquarters in
New York, he returned to Jakarta in 1964 as counsellor. Interview A.R. Parsons, 7 July 2000.
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Parsons recalled that ‘over the next few days’:
I had several conversations [with Hasluck] trying to unravel the mysteries of what had happened.
Several of the very senior officers of the Department pointed out that it was unusual for the
Minister, who kept his distance from all officials, to see one as relatively junior as I then was and
unprecedented for him to do it several times as quickly as he did. I stayed in Canberra for a

week and then went on leave.'”

Hasluck’s working arrangements with his department included a centralized policy and
decision-making that encompassed an ‘immense amount of detail’.'® His previous
experiences as a departmental officer influenced his approach to the role of minister; he
observed how officers could withhold information or selectively inform the minister on
policy or policy implementation, and his experiences with the eccentricities of Evatt as
minister, who zealously centralized decision-making, apparently failed to influence
Hasluck’s ministerial work habits. Hasluck felt compelled to decide and implement
policy, in effect undertaking the responsibilities of minister and departmental head. It
was also well known that he disliked a number of senior departmental officers. He also
distinguished between Canberra-based officers with whom he remained aloof and
overseas officers to whom he deferred because of their local knowledge.'” Parsons
therefore found himself in a position of influence without the usual constraints imposed

on Canberra-based officers.'®

'* Although political confusion remained in Jakarta, unlike in a traditional coup, the city remained
‘remarkably calm and subdued’, and movement through the city was relatively easy. The telephone
system was not working, and the embassy’s emergency radio could not cope with the reporting
requirements. Shann decided that in the circumstances Parsons should not cancel his planned leave to
Australia. Alf Parsons, South East Asian Days, Centre for the Study of Australia-Asia Relations,
Uniprint, Brisbane, 1998, pp.61-2. Surprisingly, no other department or intelligence agency took
advantage of Parsons’ presence in Canberra. Interview A.R. Parsons, 7 July 2000.

' See Robert Porter, Paul Hasluck. A Political History, University Of Western Australia Press,
Nedlands, 1993, pp. 276, and for detail on Hasluck’s experiences as a public servant and diplomat,
particularly his relationship with the Minister for External Affairs, H.V. Evatt, see pp.18-69. See also,
Peter Boyce, ‘The Mind of Paul Hasluck®, The Bulletin, 16 October 1965, pp.24-5.

"7 There were exceptions. In 1964 Hasluck rebuked David Anderson, the Ambassador to Saigon, for
suggesting that new aid projects should not be undertaken because of the ‘rapid succession of
governments’ in South Vietnam. Hasluck decreed that Anderson was a defeatist, and was not to question
government policy again. Gough Whitlam, The Whitlam Government 1972-1975, Penguin, Ringwood,
1985, p.35. Parsons first met Hasluck during Hasluck’s first visit to Jakarta in 1964. Interview A.R.
Parsons, 7 July 2000.

'® Hasluck wrote of the period 1941-1945: *1 was continually irritated by the indifference the Department
of External Affairs showed to any of the difficulties faced by staff abroad’. Paul Hasluck, Diplomatic
Witness. Australian Foreign Affairs 1941-1947, Melbourne University Press, Melbourne, 1980, p.287;
see also pp.43-5, 142-4, 233-4, for his descriptive experiences on lost files, policy advice to government
and the departmental work ethic of the time. He was not the only person to undergo frustration; Tange
experienced similar problems when working for Evatt and Hasluck. Interview Sir Arthur Tange, 1981,
Oral TRC 1023, Oral History Section, NLA, pp.55-7, 65-8. For Hasluck’s observations on senior public
servants, see Nicholas Hasluck, (Editor), The Chance of Politics — Paul Hasluck, The Text Publishing
Company, Melbourne, 1997, pp.50-7,



27

Parsons had little difficulty in focusing Hasluck’s attention on the inconsistencies that
surrounded the coup by identifying some of the questions the government should

address before committing itself:
[1t] is hard to sort out exactly what was really at the heart of the coup. Why was it so
ineffectual? Why did it go so wrong for the plotters? Why did it collapse so easily? Indeed, was
it really a ‘coup d’état’ — neither the Head of State nor the Government were under threat — or

simply an attempted purge of the Army leadership?"®
He was also able to flesh out the cables that the embassy had dispatched in the
intervening period. Shann reported that the attempted coup seemed not to be ‘inspired
by the PKD’, suggesting it was ‘far more ominous’ that the PKI had ‘come out in
support’ of the coup. He advised that the army would probably use the attempted coup
to neutralize the influence of communism and intimated that the army should be allowed
to do so. Shann was also concerned that the British might take advantage of the political
instability in Jakarta to increase military activity in Borneo and wondered what
Canberra should do to ‘let the Army know that their internal preoccupations would not
be complicated by external worries’.?’ The minister’s response was measured, directing
that until circumstances were clarified, public or private statements on the situation were

to be ‘restrained’.?!

In the Senate during the afternoon of 5 October, the government formally responded
when Senator John Gorton, in a prepared statement from the Department of External
Affairs, confirmed that a small group of army personnel, led by a colonel of the Palace
Guard Regiment, had kidnapped and killed a number of senior army officers and
launched some form of a coup. The group issued public statements claiming that it had

taken the action because it:
believed that a group of senior Army generals were themselves about to attempt a coup on 5"
October, Armed Services Day. The group said it had acted to protect the President ... and that it
had established a revolutionary council which was now the source of all political authority in

Indonesia.

'° parsons, South East Asian Days, p.65.

0 Cablegram 1156, Jakarta to Canberra, 2 October 1965; Cablegram 1159, Shann to Canberra, 3 October
1965; Cablegram 1182, Shann to Canberra, 7 October 1965, DEA file 570/7/9 Part 3, CRS A1838/273,
NAA.

2! Cablegram 1176, Canberra to Jakarta, 6 October 1966, DEA file 570/7/9 Part 3, CRS A1838/273,
NAA.
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Gorton added:

Several prominent Indonesian figures, among them armed services officers, were included in this
council, some almost certainly without their knowledge ... It was not yet known who were the
people and groups behind the attempted 30" September coup. On 2" October the leading
Communist newspaper in Djakarta had an editorial expressing support for the coup and leading
Communist figures in Djakarta seem to have gone underground. According to several reports
there is some unrest and disturbance in the province of Central Java. It is not possible to give a

clearer picture than that at this moment.*

Before the House of Representatives resumed on 12 October 1965, Menzies and
Hasluck were briefed on the recommended approach to parliamentary and press
questions. Recent newspaper reports of 11 October suggested that senior Indonesian
army officers had reaffirmed the policy of Confrontation. It was agreed that Hasluck
would, ‘if questioned, avoid comment on the particulars of the situation’; and Menzies
would ‘take the general line that, faced with a policy of Confrontation, Australia
naturally has no option but to continue’ to support Malaysia.> In view of the
pronouncements of President Sukarno and Foreign Minister Subandrio on
Confrontation, departmental officials advised Menzies that ‘we do not know how much
the Indonesian army line genuinely represents its basic attitude [on Confrontation], and

how much is window dressing’.**

Hasluck was indeed queried during Question Time and stressed that the political
situation in Indonesia was still ‘fluid and the eventual outcome uncertain’, adding that
‘it would not be of much value to offer any provisional comment’ on what the shape of
the new government might be, or to make comment on how Australia should respond.*
The Labor Opposition did not take issue with Hasluck’s comments, choosing to raise for
debate a matter of public importance, the continued existence of the Snowy Mountains

Authority.?

*2 Question without Notice, CPD, Senate, Volume 29, 5 October 1965, pp.789-90. Gorton represented the
Minister for External affairs in the Senate. The importance of the Indonesian coup as a matter of concern
in the Senate can be gauged by the number of and when questions were asked. Only two questions were
asked in October, and the next question following the 5 October statement was not tabled until 20 October
1965. In the House of Representatives three questions were asked during the October/November period.
3 Minute, P. H. Bailey, First Assistant Secretary, Prime Minister’s Department to the Prime Minister, 12
October 1966, in PM file 65/5183, CRS A463/50, NAA.

> Ibid

% Question without Notice, CPD, House of Representatives, Volume 48, 12 October 1965, p-1651.

%% Labor proposed the establishment of a national conservation authority to incorporate the Snowy
Mountains Authority, thereby saving the staff, knowledge and skills acquired from the Snowy Mountains
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On 15 October, in a ministerial statement covering the troubled areas of Vietnam,
Kashmir and Indonesia, Hasluck spent less than a quarter of the time on Indonesia,
iterating what was known about the coup and declaring that ‘it would be inappropriate
to offer conjecture about the future course of events’.” Military staff in Canberra were
quoted as saying that the success of Colonel Untung and his followers to capture most
of the Indonesian senior generals indicated how well the coup was kept a secret.”® The

Australian government was equally caught unawares and undecided on the way ahead.

POLITICAL ASSESSMENTS ON INDONESIA 1963-1965

Since 1963 assessments did canvas the prospect of a coup but discounted its possibility
on the basis that President Sukarno was firmly in control. Trying to interpret Sukarno’s
future in Indonesian politics was an abiding endeavour of Australian diplomats. To
bring reason and certainty to the concepts of duality and ambiguity that were present in
Indonesian politics could only benefit Australian policy-making.?  There were
commentators who saw Indonesian politics as a shadow play, with Sukarno the ‘great
dalang’ able to play the ‘wayang of the left’, the PKI, against the Indonesian army, the
‘wayang of the right’ *° Yet, like the search for understanding of the shadow play, the
search for easy conclusions in Indonesian politics can sometimes be problematic. The
puppet master, the ‘great dalang’, can invariably manipulate the story line of the play to

arouse and sustain audience expectations, while ensuring that good triumphs over evil;

Scheme. Discussion of Matter of Public Importance, CPD, House of Representatives, Volume 48, 12
October 1965, pp.1665-83.

" Ministerial Statement, CPD, House of Representatives, Volume 48, 19 October 1965 pp.1913-4.

28 Peter Hastings, ‘Sukarno — this could be the end of the road’, The Australian, 4 October 1965, p.5.

** Greg Sheridan is one who has continued to emphasize the conceptions of duality, ambiguity and
personal non-confrontation in Indonesian politics. Greg Sheridan, ‘Our ignorance a hindrance’, The
Australian, 18 February 2000, p.10. See also N. Viviani, ‘Australian Attitudes and Policies Towards
Indonesia’, Ph.D. Thesis, Australian National University, Canberra, 1973.

3 The notion of Sukarno as the puppet master, ‘whirling them along on the stream of time’, playing one
side against the other, like puppets in wayang kulit, shadow plays, is depicted in Christopher J. Koch, The
Year of Living Dangerously, Random House, Sydney, 1978, p.132. Shadow plays are based on based on
the Indian epics of Ramayana and Mahabharata and have dozens of characters, good and bad, virtuous
princes and endangered princesses, wise kings, ambitious usurpers, brave warriors and endearing clowns.
All are known to wayang fans, who identify contemporary social and political identities with traditional
wayang characters. Jan Mraze, ‘Javanese Wayang Kulit in the Times of Comedy: Clown Scenes,
Innovation, and the Performance’s Being in the Present World, Part 2°, in /ndonesia, Southeast Asia
Program Publications, Cornell University, Number 69, April 2000, pp.107-75. For discussion of the
cross-over of politics and culture in Indonesia, see Herbert Feith, ‘Symbols, Ritual and Ideology in
Indonesian Politics’, Conference Paper presented to the Australian Political Studies Association,
Canberra, August 1962.
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and the puppets, sometimes concealed in the shadows, may not always satisfy those
expectations:

The West asks for clear conclusions, final judgments. A philosophy must be correct or incorrect,
a man good or bad. But in the wayang no such final conclusions are ever drawn. The struggle of

the Right and the Left never ends because neither side is wholly good or bad.’'

Duality and ambiguity also featured in Australia’s response to Confrontation. The
government had formulated a response to support the federation of Malaysia while
maintaining ‘firm and friendly’ relations with Indonesia.*> The attempted coup had
reinforced the importance of Indonesian stability to Australia’s security, and Indonesian
stability had always been a central theme of intelligence assessments during the Sukarno

period. Up to the time of the coup, it was Shann’s belief:

Both internally and externally, the unavowed but real partnership of President Sukarno and the
Communist Party of Indonesia (PKI) continued during these months to harass all internal
opponents of communism, and internationally, to bring Indonesia into a closer and closer
political alliance with, or, more accurately, a more and more direct subservience to Communist
China.”
Throughout 1964 and the first part of 1965, Sukarno had further consolidated his
dominant political position, and was ‘currently a more popular mass figure than ever’.>*
Assessments, therefore, canvassed the consequences of the health of Sukarno and the
possibilities of succession after his death. In November 1963 Shann suggested that a
successor regime would be based on the armed services and the bureaucracy and that
there would eventually be a ‘showdown’ between the Indonesian army and the PKI.
Whether ‘Sukarno was assassinated or died from natural causes, power would probably
be transferred smoothly’.*> This view was rejected at a conference with United States’

officials in the following year. The United States Department of State believed the PKI

could ‘conceivably attempt a coup d’état following the death of Sukarno’, with the hope

*''Koch, The Year of Living Dangerously, p.265.

* Detail on Australia’s policy on Confrontation is covered later in the Chapter.

* < Annual Report January — December 1965°, 10 February 1966, DEA file 3034/10/21 Part 21, CRS
A1838/321, NAA.

* Dispatch No 1/1964, ‘Ambassador’s Report January 1964 — January 1965 of 28 January 1965, DEA
file 3034/10/21 Part 1, CRS A1838/321, NAA. From 1965 onwards, the Ambassador’s Report was re-
titled Annual Report. The Report was the annual summary and assessment submitted to the Secretary,
DEA, who would circulate the report within DEA, and to other interested departments and agencies. The
report covered political, social, economic and military information and assessments, and contained
detailed administrative information. In 1964, for example, Australian visitors to Indonesia were few and
included E. G. Whitlam (then deputy leader of the Opposition), C.T. Moodie (Chair of the Joint
Intelligence Committee), and John Kerr QC. The report noted that the number of Australians working in
Indonesia and registered with the Australian embassy in January 1965 was 251.
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of catching ‘the army off balance by a fait accompli’. A coup would be open to a
counter-coup, and ‘the transition stage would be a period of political ferment’ during
which time the ‘personalities in the leading positions of government might change

several times’.>®

Circumstances in Jakarta were difficult to probe, and sometimes judgments were too
readily made during visits by Australian politicians. Shann arranged a five-day visit
program for Malcolm Fraser in February 1965, some seven months before the attempted
coup. Fraser met a number of Indonesian officials, including the chairman of the PKI,
D.N. Aidit, and held discussions with embassy and other diplomats. His conclusions
reflected the more popular views of the day, but with some modification. He believed
the Indonesian economy would weather the burgeoning overseas debt; he concluded that
Aidit was a ‘dangerous man’ and, through him, the PKI would someday win political
power in Jakarta, but this would be unlikely through a coup because the PKI knew the
‘virtue of patience’. Fraser noted how Sukarno was holding the country together by
communicating a ‘sense of national purpose’ which was difficult for outsiders to
comprehend; and he thought the army might “still have sufficient initiative to oppose an
attempted PKI takeover’. For Fraser, two important issues emerged for the future: how
should Australia accommodate a PKI-led government, and was Sukarno’s objective to
dominate the entire south west Pacific? Fraser returned to Australia, having completed
what Shann later referred to as ‘the best visit I've ever had from a politician’.*” The

issues, however, lost their piquancy after the attempted coup.

Intelligence assessments generally supported the improbability of a coup. The Joint
Intelligence Committee (JIC) Assessment of 1965 concluded that it was ‘possible’ that
Sukarno may die of natural causes during the next three years. It suggested, more
resolutely than the Department of External Affairs, that while Sukarno remained

President the ‘PKI is unlikely to attempt a coup d’état, and any significant movement for

*> Note, Shann to Jockel, 6 November 1963, DEA file 3034/2/1/7, CRS A1838/321, NAA.

3¢ Department of State (Bureau of Intelligence and Research), ‘The Succession in Indonesia’, 9 March
1964, DEA file 3034/2/1/7, CRS 1838/321, NAA.

%7 Fraser was one of the few government 'back-benchers' who made private overseas visits to acquire local
knowledge. He later described his Indonesian visit to Parliament. CPD, House of Representatives,
Volume 45, 23 March 1965, pp.243-5. See also Phillip Ayres, Malcolm Fraser. A Biography, William
Heinemann, Richmond, 1987, pp.101-2; and Interview Sir Keith Shann, 1985, Oral TRC 1857, Oral
History Section, NLA, p.70.
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reform or revolt is most unlikely’ either from ‘within political groups in Java or from

other sources in Indonesia’.*®

There were no recommendations on the likelihood of an army-induced coup, in spite of
rumours and speculations during the preceding 12 months, nor was there any
consideration of counter-coups. Other intelligence reporting did counsel the possibility
of an army-led coup, but these reports were mostly disregarded.” In December 1964 an
Indonesian army officer informed the Australian Naval Advisor in Singapore that a coup
was planned for ‘some time between 19-26 December, or failing that early in January
1965°.  The Indonesian officer affirmed widespread army dissatisfaction with the
growing PKI influence. The army would replace Sukarno with one of its own and the
PKI would be suppressed. Early warning of the coup was given to ensure that the
United States and Australia would not interfere during the transfer of power period.*’
On 22 June 1965, the United States Ambassador to London, David Bruce, briefed
Australian officials that the Indonesian Ambassador to Bangkok, Diah, intended to
apprehend Sukarno during the President’s next transit stop, precipitating an army take-
over in Indonesia. Bruce wanted to reassure the Australian government of the United
States’ refusal to provide assistance.’’ The knowledge of Diah’s intentions, however,
was not confined to Washington, London and Bangkok; information about the plot had
been provided to Malaysian authorities earlier in June, and this had been duly reported
to Canberra.*” The extent of anti-PKI sentiment by elements of the Indonesian army
was ripe for exploitation and was perhaps utilized by overseas intelligence agencies to

undermine Sukarno’s authority.”> In the post-coup period, the knowledge of that unrest

3 JIC (AUST) (65) 43, ‘The Outlook for Indonesia’, March 1965 in DEA file 1961/111 1, CRS A1209/85,
NAA. The JIC reported directly to the Defence Committee and consisted of representatives from the
Departments of External Affairs and Defence, and the three Service Directors of Intelligence. For a
description of its functions, see T. B. Millar, Australia’s Defence, Melbourne University Press, Carlton,
1969, Appendix D.

* DEA Report, ‘Likely Developments In Indonesia In The Event of Sukarno’s Death Within The Next
Few Months’, 26 September 1965, in DEA file 3034/10/1, CRS A1938/321, NAA.

“ Cablegram 1322, Australian High Commissioner, Singapore to Canberra, 21 December 1964, PM file
64/6814, CRS A1209/85, NAA.

* Letter, Australian High Commissioner, London to Prime Minister, 24 June 1965, PM file 64/6814, CRS
A1209/85, NAA.

42 Cablegram 1384, Australian High Commission, Kuala Lumpur to Canberra, 15 July 1965, PM file
64/6814, CRS A1209/85, NAA.

# Reports of alleged intelligence operations against the Sukarno government by American, British and
Australian intelligence agencies were recently published without adequate analysis to judge their impact
and influence on the attempted coup. For example, Stephen Dorril wrote that MI6 was instructed in 1964-
65 to ‘blacken the PKI in the eyes of the army and the people’, and MI6, in coordination with ASIS,
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nurtured suspicions by some Indonesian and Australian officials about the role of the
army in the attempted coup, the extent of General Suharto’s prior knowledge of and his

personal involvement in the coup.**

Five days before the coup, the Department of External Affairs was finalizing a routine
review of the Indonesian situation. Recent reports confirmed that Sukarno’s health may
already be ‘in a stage of rapid decline’ and that the PKI was known ‘to be worried about

his possible death’.*> Options were explored, focusing on their probability:
The position of competing factions in Indonesia will be affected by such things as where Sukarno
dies, whether his death can be kept secret for a time and if so from whom. These factors may or
may not be important in the long run but they could result in one or other faction having a
significant early advantage ... It seems necessary to consider ... the alternatives [that] can
probably be reduced to five:
(a) Civil war, general disorder;
(b) A PKI coup;
(c) A military coup;
(d) A coalition in which the balance of advantage appears to be with the PKI;

(€) A coalition in which the balance of advantage appears to be against the PKI.*

The review noted that the PKI had not been able to develop a para-military arm, the
Fifth Force, and lacked the arms and military prowess to undertake a coup.’’ The PKI
had also failed to penetrate the armed services, and this was considered to be a major

limitation to the success of a PKI-led coup, even with ‘the Air Force in on its side’.*®

launched some six operations ‘to sow dissension’ within the PKI. Stephen Dorril, MI6: Fifty Years of
S!)ecial Operations, Fourth Estate, London, 2000, p.718.

* See, for example, Rahardi S. Karni, (Editor), The Devious Dalang — Sukarno and the so-called Untung-
Putsch. Eye-witness Report by Bambang S. Widjanarko. Verbatim Testimony Of Colonel Bambang S
Widjanarko On The October 1965 Purge Of The Indonesian General Staff, Interdoc Publishing House,
The Hague, 1974; May, The Indonesian Tragedy, pp.91-139; and Crouch, The Army and Politics in
Indonesia, (revised edition), pp.123-5.

* DEA Report, ‘Likely Developments In Indonesia In The Event of Sukarno’s Death Within The Next
Few Months’, 26 September 1965, in DEA file 3034/10/1, CRS A1838/321, NAA. Information on
Sukarno’s health was obtained from his medical counsellor, from medical purchases for him and
knowledge of his planned visit to Vienna for medical consultations.

* DEA Report, ‘Likely Developments In Indonesia In The Event of Sukarno’s Death Within The Next
Few Months’, 26 September 1965, in DEA file 3034/10/1, CRS A1838/321, NAA.

*" The PKI had not relinquished the desire to take control of and participate in operations against Malaysia
in Borneo and attempted to fashion a people’s military force, generally referred to as the Fifth Force. See
J.A.C. Mackie, Konfrontasi, The Indonesia-Malaysia Dispute 1963-1966, Oxford University Press,
London, 1974, pp.244-5.

48 During the night of 1 October 1965, Suharto announced on radio that he had taken command of the
army and that an understanding had been reached between the army, navy and the police to crush the
revolt. The Indonesian air force was not mentioned in the broadcast. Cited in Crouch, The Army and
Politics in Indonesia, (revised edition), p.99.
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Australian and United States diplomatic reporting had confirmed that senior elements of
the Indonesian air force were sympathetic to the PKI. The review suggested that the
PKI could muster popular support in Java but lacked the potential for success in the
outer islands. Staging a coup would ‘appear to be out of character for the [PKI] Central

Committee’, and the review concluded that a PKI coup ‘can probably be ruled out’.*’

The review suggested that the army could successfully carry out a coup; yet ‘on balance,
military leaders seem more likely to be deterred from action by the fear of precipitating
civil war’. Sukarno was still very popular, and a move against the President may not
gain the support of a substantive majority of the Indonesian people, resulting in civil
unrest and disturbance across the archipelago. Moreover, military leaders harboured
suspicions about the loyalty of some military units, particular air force units, and
conflict between elements of the armed forces was not conducive to a successful coup.
The probability of a military coup, the review concluded, ‘cannot be ruled out’ but
appeared less likely.”® In circumstances in which Sukarno’s death became quickly
known, then ‘the unmanageable political eruption’ that Shann believed to be a
possibility, could result in general disorder, perhaps leading to a civil war if competing
parties were unable to agree on an acceptable coalition of political power. The
establishment of ‘some kind of coalition appears ... to be the most likely’; and,
‘whatever the form of the coalition’, the review suggested, ‘there would be little change
for some time in Indonesia’s stand on foreign policy matters’. Confrontation ‘may not
necessarily end quickly’; and a new government would need to address economic

conditions, which ‘would lead to some moderation in Indonesian attitudes’ over time.'

The review appeared not to have canvassed non-Australian intelligence reporting. The
suggestion of ‘some kind of coalition’ of PKI and the Indonesian armed forces featured
elements of the assessment that was made some 20 months before, was an option not
endorsed by United States intelligence, and in hindsight proved to be incorrect.
Nonetheless, the review acknowledged two major objectives for future Australian

foreign policy:

* DEA Report, ‘Likely Developments In Indonesia In The Event of Sukarno’s Death Within The Next
Few Months’, 26 September 1965, in DEA file 3034/10/1, CRS A1838/321, NAA.

50 Ibid ,p.3.

' Ibid ,p.4.
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to contribute, if this is possible, to ensuring that Sukarno is succeeded by a non-communist
government likely in the long run to moderate Indonesian foreign policy; and

to support, and be seen to be supporting, the continued cohesion of the Indonesian States.*

In 1964 Cabinet discussed the possibility that Indonesia could fragment through an
unsuccessful policy of Confrontation. In the event of fragmentation, the Malaysian
government raised the matter of absorption of Sumatra and Kalimantan into its
federation. Both Menzies and Hasluck expressed ‘alarm’ at the suggestion and at
Malaysia’s diplomatic efforts in seeking Commonwealth support for a possible
incorporation.™ In early 1965 Cabinet discussed the possibility that the Indonesian
republic might eventually ‘revert to a federal system or to a looser form of union’ and
agreed to have the possibility kept under review.”® Indonesia was perceived to be an
unnatural nation-state, comprising of 13,677 islands inhabited by five major ethnic
groups who spoke some 600 languages and dialects.”® The Australian government had
no preference for the form of governance of the republic as long as it remained cohesive
and was foremost non-communist in outlook; and Australian officials had made no

secret of such a ‘desirable’ outcome.>®

The timing of the review, some five days before the coup, provided the most recent
policy advice to government and furnished some understanding of the government’s
cautious actions during the initial post-coup period. The apparent lack of warning about
the coup, about the factions in support of the coup, and the potential for success of the
counter-coup and the aftermath, including the future role of President Sukarno, meant
that the government deliberately remained constrained in its statements and actions until

the particulars became evident. The government also accepted the essentiality for the

2 Ibid

> The matter was discussed in Cabinet without memorandum. All Cabinet ministers accepted the need to
keep Indonesia united. File note on Cabinet discussion, DEA file 3034/2/6/11, CRS A1838/277, NAA.

* Dispatch 1965/3, Shann to R.G. Menzies, Acting Minister for External Affairs, 12 May 1965, in DEA
file 3034/10/1 Part 25, CRS A1838/280, NAA.

> Some 668 languages have been identified; the major ethnic groups are Javanese-435%, Sundanese —
14%, Madurese — 7.5%, coastal Malays — 7.5%, and others 26%. Indonesia - a country study, Fifth
Edition, Federal Research Division, Library of Congress, Washington DC, 1993, pp.xxx, xxxi.

*® Dispatch 1965/3, Shann to Menzies, Acting Minister for External Affairs, 12 May 1965, in DEA
3034/10/1 Part 25, CRS A1838/280, NAA. Rear Admiral Davies, the Head of the British Defence
Liaison Staff (BDLS), Canberra, informed the British Chiefs of Staff Committee that ‘a possible break-up
of Indonesia has in the past been a constant fear of ... Australians.” Letter, Davies to Secretary, Chiefs of
Staff Committee, 21 May 1965, quoted in Peter Dennis & Jeffrey Grey, Emergency and Confrontation:
Australian Military Operations in Malaya and Borneo 1950-1966, Allen & Unwin in association with the
Australian War Memorial, Sydney, 1996, p.320.
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long-term relationship’ that Australia should not publicly support the coup losers even if
the control of government reverted to communism through the PKI’s gaining political

control.”’

The review also advanced considerations for the ending of Confrontation once it was
established that non-communists had ‘the upper hand’, either by military coup or within
a coalition:

An important measure for the consolidation of their position ... could be the indication of moves
by Malaysia to arrange an amicable end for the Indonesians [in] a face-saving settlement of
Confrontation. Such a move would probably have to imply a measure of Indonesian victory,
some sort of formal Maphilindo arrangements and perhaps the promise of an eventual act of
reascertainment in Sabah and Sarawak, and the implication of this for us balanced against the
desirability of strengthening the new Indonesian Government would have to be thought out.
Similarly, we would need to be ready to examine requests for economic assistance promptly,
while being on guard against providing the Government’s enemies with opportunities to attack it.
We have to face the fact that a non-communist succession Government is likely either from

conviction or for tactical reasons to continue to adhere, at least for a time, to the major

Indonesian ideological concepts centred on anti-colonialism.*®

AMBIGUITY IN THE RELATIONSHIP

The relationship between Australia and Indonesia was deliberately ambiguous during
the latter part of 1964 and the first half of 1965. Understanding Indonesia’s future
intentions remained the highest priority, and understanding what had not transpired
between the two countries was just as important as what had been said or done. For the
government and its policy advisers, the concurrent management of Australian support
for Malaysia during Confrontation and the longer-term bilateral relationship with
Indonesia was necessarily complicated. On 3 February 1965, the government declared
that an infantry battalion would be sent to Borneo; in March, national service was
announced; and, on 29 April, the government confirmed that Australian combat troops
would be committed to Vietnam.” Hasluck’s speech at the SEATO meeting in London

on 3 May 1965 criticized Sukarno’s ‘dangerous and nonsensical’ policies and

57 Dispatch 1965/3, Shann to Menzies, Acting Minister for External Affairs, 12 May 1965, DEA
3034/10/1 Part 25, CRS A1838/280, NAA.

58 Briefing Paper, ‘Likely Political Developments in Indonesia in the Event of Sukarno’s Death within the
Next Few Weeks’, 26 September 1965, DEA file 3034/10/1 Part 26, CRS A1838/280, NAA.
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condemned the growing relationship between China and Indonesia.®® Yet the reporting
of these matters in Indonesia was considered ‘fair’ for any of the ‘criticism, editorial or
otherwise, even in the Communist press, let alone any other demonstrations of righteous
anger’. According to Sir Keith Waller, a senior departmental officer at the time, Shann
forewarned the Indonesian authorities of statements from Australia critical of
Indonesia’s regional activities.’ Shann was unsure as to why the Indonesians persisted

in treating Australia ‘which, by all local standards, is behaving very badly ... with such

calmness and even friendliness’.®> He opined that maybe the ‘soft treatment’ was a

carefully constructed piece of Indonesian policy differentiation in which Australia

appeared not to be regarded:
even by the PKI, as a really true-blue Nekolim. The ordinary Indonesian regards us with
reasonable affection, although I no longer put much faith on the so-called ‘reservoir of goodwill’.
We are not a great power. We do not threaten Indonesia. Were it possible to persuade the
United States and United Kingdom to give up on Vietnam and Malaysia, what on earth could we
do? Moreover, if under Chinese influence, Indonesia has decided or agreed that the United
States and, to a lesser extent, the United Kingdom are the main Nekolim powers, and the
principal threats to Indonesia and Chinese hegemony in the area, why blur the issue by
introducing other enemies such as Australia? ... It is still just possible that they continue to think
of us as somehow different from Britain and Europe, that we have an equalitarian democratic
identity of our own, and that we want to come to terms with the region in which we live. Or
expressed in other words, the Indonesians have not yet made up their minds whether it is our
support for their independent struggle or our present opposition to their international policies

which is the aberration.®?

Shann was an experienced diplomat. He had extensive bureaucratic experience in

several federal departments, and overseas service in postings to New York, Paris,

* Peter Howson’s diary entry, 19 March 1965 notes the Department of External Affairs’ reaction to the
announcement as ‘rattling the sabre’ and ‘endangering relations with Indonesia’. Aitkin, The Howson
Diaries, p.147.

® Ministerial Statement, CN/A4, Volume 36. May 1965, Canberra. pp.251-3.

° Interview Sir Keith Shann, 1985, Oral TRC 1857, Oral History Section, NLA, pp. 1-4. Waller was the
author of the 1963 DEA paper, ‘Historical Notes on Australia-Indonesia Relations’, in which the two
important ideas of Indonesian territorial integrity and a ‘lasting element of understanding’ between
Australia and Indonesia were recommended. These two ideas are similar to the two objectives for
Australia-Indonesia relations espoused in the later DEA review before the 1965 attempted coup. DEA file
3034/10/1 Part 12, CRS A1838/2, NAA

62 Dispatch 1965/3, ‘Australia and Indonesia — What’s Next’, Shann to Menzies, Acting Minister for
External Affairs, 12 May 1965, DEA file 3034/10/1, CRS A1838/280, NAA.

** Ibid., pp.2-3. For Sukarno, NEKOLIM, the ‘neo-colonial imperialists’, were the enemy of the ‘new
emerging forces’, NEFOS. Mackie contends that the origins and character of Confrontation ‘were
inextricably bound up with the development of the doctrine of the new emerging forces’. Mackie,
Konfrontasi, pp.1-2.
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Manila and London. His attendance at the 1955 Asian-African Conference in Bandung
as the official Australian observer exposed him to the surge of anti-colonialism in
Indonesia®, which manifested itself into the period of Guided Democracy and
Sukarno’s ‘continuing revolution’, and to the growing tensions between the ‘new
emerging forces’ (NEFOS) and the ‘old established forces’ (OLDEFOS).®® His
secondments to the United Nations provided him with many Indonesian contacts with
whom he was able to engage when he assumed the appointment of Ambassador to
Jakarta in 1962.°° After Confrontation started, he continued to send Indonesian students
to Australia under the Colombo Plan ‘very quietly, without telling the government very
much about it’.*” In September 1963 Shann was able to intercede, as part of a combined
foreign missions’ group, to recover vital papers from the burnt-down British embassy.
That he was able to enter the building, have the safe opened and papers carried to his car
by embassy staff without being challenged was an indication of Shann’s capacity to
secure Indonesian cooperation.® It was also a demonstration of Indonesia’s policy

differentiation between Britain and Australia.®’

By May 1965 Shann had served some three years in Indonesia and was observed to be
neither personally ‘committed to’ nor emotionally antagonistic towards Indonesia; he
was sufficiently pragmatic to consider all possibilities to provide robust advice to
Canberra even when the advice was contrary to the prevailing view. On the apparent

Indonesian ‘softness’ towards Australia, he advanced a ‘much less comforting theory’:
The Indonesians certainly have us on their list of Nekolim powers, but with a footnote saying
that we will be dealt with at a later stage. This later stage will be when they see the ‘whites of

our eyes in New Guinea’. Then they will use our record in Malaysia and Vietnam as well as our

% The concept of Afro-Asianism was expressed in the ten principles of peaceful coexistence as a code of
behaviour for developing nations, and was agreed at the 1955 Bandung conference by some 29 African
and Asian nations. Sukarno used the code of behaviour for propaganda purposes against those Western
nations, such as the United States, Britain and to a lesser extent, Australia, that maintained colonial
interests or were considered to be interfering in the domestic politics of new emerging nations. Some
analysts suggested that the code provided justification for Sukarno’s policy of Confrontation — the
removal of British influence in Malaya, Singapore and Borneo. Stephen Constant, ‘Afro-Asian Myth’,
The Australian, 18 November 1965, p.7.

% For accounts of Guided Democracy and NEFOS, see C.L.M. Penders, The Life and Times of Sukarno,
Oxford University Press, Kuala Lumpur, 1974; Mackie, Konfrontasi, pp.79-110; R. McKie, The
Emergence of Malaysia, Greenwood Press, Westport, 1963; and W. Henderson, West New Guinea: The
Dispute and its Settlement, Seton University Press, New York, 1972.

* Interview Sir Keith Shann, 1985, Oral TRC 1857, Oral History Section, NLA, pp-201-9.

S Ibid., p.37.

% Cablegram 874, Shann to Tange, 23 September 1963, PM file 63/6642, CRS A1209/80, NAA.

% Marr makes the point that the “vital papers’ included Australian and British codes. Marr, Barwick,
p.200.
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opposition to any communist inspired expansionism anywhere else in the world as the rod with
which to beat us, but until then we will be relatively immune from serious or sustained attacks.
In this way Indonesian policy towards us has some similarity to their approach to the Portuguese

and Portuguese Timor.”

Other Australian intelligence had confirmed that groups within the ruling elite were
suggesting that Confrontation and the Chinese relationship should be regarded as ‘short-
term’ political expediencies.”' By May 1965 Shann identified ‘a temporary relaxation
of pressure against Malaysia’ and those countries supporting Malaysia. He reported to
Canberra recent conversations with PKI officials about the ‘reasonableness’ of the
Australian government that confirmed a PKI policy to downplay publicly Australia’s
role in Confrontation; he recounted President Sukarno’s comment that ‘Australia will
not go away; we have to get on with it’; and he reported Subandrio’s comment that
Indonesia ‘did not mind what Australia did in relation to Malaysia and Vietnam, but did
wish [Australia] would talk about it less’.”* In spite of the ‘less comforting theory’,

Shann acknowledged the validity of Australian policy ‘to continue to go on doing much

the same thing’, recommending:
a bland continuation of our Colombo Plan efforts, practical co-operation in New Guinea, and
some carefully controlled information work. In short, playing the role of reasonable people who
are a geographical fact in the area, but who, if roused, are capable of unpleasant things. I am not
at all convinced that many Indonesians believe, or have even thought about the latter part of this
proposition, but we may have to make them do so. But now is not the time. The Indonesians

still tend to react rather than act against countries like Australia, and until we are sure about what

7% Shann had previously reported the theory from a conversation with the Pakistani Ambassador to Jakarta
who volunteered to apply ‘an Asian mind’ to the issue. Record of Conversation Ambassador/ Shann 7
May 1965, DEA file 3006/4/9 Part 24, CRS A1838, Dispatch 1965/3, “Australia and Indonesia — What’s
Next’, Shann to R.G. Menzies, Acting Minister for External Affairs, 12 May 1965, DEA file 3034/10/1,
CRS A1838/280, NAA. Indonesia severed diplomatic relations with Portugal in February 1965. For a
description of the broader policy issues on West New Guinea, see Terrance C. Markin, ‘The West Irian
Dispute: How the Kennedy Administration Resolved that ‘Other’ Southeast Asian Conflict’, Ph.D. Thesis,
The John Hopkins University, Baltimore, 1996; and Nonie Sharp, The Rule of the Sword — The Story of
West Irian, Arena Printing Group, Malmsbury, 1977.

' Aitkin, The Howson Diaries, pp.171-2.

7 Interview Sir Keith Shann, 1985, Oral TRC 1857, Oral History Section, NLA, p.102. Sukarno had
earlier assured Shann that Indonesian relations with Australia would remain undisturbed, and ‘his
references to Australia were not at any time hostile’. See Cablegram 207, Shann to Canberra, 17 February
1965, DEA file 3006/4/7 Part 33, CRS A1838/333, NAA; DEA Brief to Minister, ‘Australia as
NEKOLIM — The Indonesian Attitude to Australia 1964-5", DEA file 3034/10/1 Part 26, CRS
A1838/280, NAA. Subandrio had on several occasions indicated that Australia should be viewed as a
partner to Indonesia in the region, rather than as a European outpost. Letter, Shann to Waller, 5 July
1963, DEA file 3034/10/1 Part 15, CRS A1838/280, NAA.
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emerges from Algiers and what happens next in South Vietnam I believe we should continue to

play a waiting game.”

AUSTRALIAN PLANNING IN THE POST-COUP PERIOD

The ‘waiting game’ became the central tenet of Hasluck’s and the government’s
response to the coup. During the period October 1965 to March 1966, there was no
public criticism of Indonesia, no change to ongoing policy on Confrontation, and no
publicly expressed concern on what the press was reporting on activities in the post-
coup period. On 13 October 1965, The Australian suggested that the Department of
External Affairs was exploring the possibility of famine relief to Indonesia during the
crisis. The article noted that it was unlikely that relief would be provided if it could be
construed that the provision of aid indicated the government’s public support for a

particular group in Indonesia.”*

There was little doubt that the preferred government option was for the Indonesian army
to restore stability to Indonesia; Shann, however, cautioned that direct aid could be
interpreted as ‘Western interference’ and jeopardize the Indonesian army’s position.”
The decision to provide aid was taken in order to relieve the effects of civil unrest; and,
in recognition of Shann’s concerns, the aid which was in the form of rice and medical
supplies was coordinated within the international effort without the normal government
fanfare and publicity.”® In contrast, some five months later, when central Java
experienced extensive flooding and some 300 000 Javanese were displaced, the
government was less reluctant to publicize the gift of $A200 000 worth of rice which
was donated as immediate humanitarian support. Senator Gorton explained the
contradiction of offering flood relief to a country whose troops were opposing
Australian troops in Borneo as ‘consistent’ with Australia’s ‘long-term hopes for the

region’, adding that Australia seeks ‘a region where no country tries to attack another ...

7 Shann added with some mischief, that ‘it is possible and even probable in this mad-house that these
thoughts are wrong and naive, and [ would be grateful of the guidance of cooler and less closely engaged
minds’. Dispatch 1965/3, ‘Australia and Indonesia — What’s Next’, Shann to Menzies, Acting Minister for
External Affairs, 12 May 1965, DEA file 3034/10/1, CRS A1838/280, NAA. The second Afro-Asian
Conference was held in Algiers in November 1965. Shann’s mention of New Guinea refers to ongoing
bilateral border discussions, which are detailed in Chapter 2.

™ < Army’s grip on country now stronger than ever’, The Australian, 13 October 1965, p.1.

7> Cablegram 1434, Shann to Canberra, 29 November 1965, PM file 62/817 Part 2, CRS A1209/80, NAA.
" [bid.; Cablegram 1503, Shann to Acting Secretary, 19 December 1965; and Cablegram 4523,
Washington to Canberra, 23 December 1965, PM file 62/817, CRS A1209/80, NAA.
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Our friendship with Indonesia exists and will, we hope, in the years ahead help her, and

ourselves, to gain these goals’.”’

The government, however, neglected to confirm the availability of rice before
announcing the gift and was forced to purchase rice from Thailand because the
Australian crop was already committed to overseas buyers and the domestic market.
This would not be the only occasion when the government was embarrassed by
insufficient domestic produce, after having announced humanitarian aid to Indonesia. In
1972 the Whitlam government would also commit to a gift of rice which Australian

: 7
producers were unable to provide.”®

CONFIRMATION OF POLICY

Departmental planning was continuing at the direction of Hasluck. The attempted coup
accelerated planning for the post-Confrontation period. Commitments to Confrontation
had influenced the government’s decision to introduce conscription and modify the pace
of national development through greater expenditure on defence. The political and
military commitment to Malaysia had been a ‘monumental decision’ for Australia ‘to
take the stand it had’ against its neighbour of some 110 million people.”” Confrontation
yielded international pressures that had the potential to affect long-term relationships;
and Confrontation had become a many-sided challenge for Australia to help sustain the
successful political structure and functioning of the new federation of Malaysia. Not all
issues could be addressed now because the regional shape and structure of the post-

Confrontation period were still obscure.*

In December 1965 a policy paper, endorsed by Hasluck, was circulated to staff in
Jakarta, Singapore and Kuala Lumpur on the ‘short-term’ approach to Indonesia. The
policy paper provided a framework for the present conduct of Australia’s diplomacy

with Indonesia. Since Menzies had delegated the responsibility to manage the detailed

7 Quoted in Alan Ramsey, ‘Indonesians accept rice gift — but we are out’, The Australian, 5 April 1966,
p.3.

8 See Chapter 3.

7 Ministerial Briefing Note for Cabinet meeting with Lee Kuan Yew, 16 March 1965, in CS file C4142
CRS A4940/1, NAA.

% Tange recalled that during the period 1959 to 1965 Australia was forced to look to protect its ‘self —
interests’. In spite of persistent briefings for changes to defence and foreign policies, the government

5
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relations with Indonesia to the Minister for External Affairs, the paper was closely held
and developed without the normal bureaucratic input and routine consideration by the
Foreign Affairs and Defence Committee of Cabinet, although Hasluck did brief a
number of Cabinet ministers on its content before it was dispatched to missions.®’
Hasluck wanted to continue the general thrust of the policy approach adopted
throughout 1965, with slight modifications, until events proved that changes were
required.®” Therefore the major points of the paper were not unexpected: no major
initiative involving Indonesia would be unveiled until Confrontation was ended or
negotiations commenced on its ending; every effort was to be made to influence
Indonesia to end Confrontation; communications with President Sukarno and Dr
Subandrio were to be ‘respected and maintained’; media comment on the coup and the
possible outcomes were the responsibility of the minister; every assistance short of
direct aid would be available to assist the Indonesian army in its quest to diminish
communist influence; and assessment was to commence on the extent of assistance that
could be furnished to Indonesia at the appropriate time, including coordination of

economic assistance with the United States and Britain.®

IDEALISM AND REALISM IN POLICY-MAKING

The short-term policy approach to Indonesia mirrored recent cable information from
Shann who had reported several overtures from the Indonesian army during the
October-December period. For the Indonesian army, the post-coup period was
precarious with the politics in Jakarta at an extremely delicate stage. The army had
moved to eliminate the ‘threat of a nation-wide communist rebellion and civil war’,
although small-scale local insurrections continued to present a security threat. ‘A wave
of anti-communist feeling and violence swept the country’, with the army actively

participating in ‘eradicating the enemy’; and student involvement in the purge became

continued to promote closer relations with Britain and the United States. Interview Sir Arthur Tange,
1989, Oral TRC 2482, Oral History Section, NLA, pp.22-3.

81 Fairhall commented that Menzies was ‘coasting’ during this period, preferring that Hasluck take
responsibility for the detail of Australia’s policy on Indonesia and referring only major issues to Cabinet.
Interview Sir Allen Fairhall, 24 July 2000.

82 See folios for October to December 1965 in PM file 64/6814, CRS A1209/85, NAA.

 The paper was dispatched by diplomatic bag and a summary of major points sent by cablegram. A
copy of the paper has not been found. The cablegram is on file. Cablegram 10973, Canberra to selected
posts, 2 December 1965, PM file 64/6814, CRS A1209/85, NAA.
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more prominent in the latter part of 1965.* The Indonesian army preferred that the
Australian government did not publicly focus on the post-coup role of the army because
comment of the kind ‘would not be helpful® in its activities to diminish the influence of
the PKI. Equal weight should be given to other active groups, such as ‘youth groups,
and Muslim and Christian groups’. The Indonesian army suggested that whenever
possible, ‘try to spike Subandrio’s guns at every turn’; and labeling the army ‘as pro-
western or rightist’ was also not beneficial while the army is attempting to wrestle
power away from President Sukarno and the PKI. ‘Later on the atmosphere will

change’, Shann was reassured.®

The Australian government’s response continued in an uncomplicated fashion; no
formal statements were issued, answers in parliamentary questions were perfunctory,
and media reports were neither confirmed nor denied. Radio Australia did, however,
authorize broadcasts that were uncomplimentary to the Indonesian army. While Shann
declared that Radio Australia’s overall coverage of the post-coup period was
‘completely admirable’, the Department of External Affairs was less than satisfied with
the coverage and continued to pressure management to be more selective in its news
items. Richard Woolcott, the departmental information officer, stressed that ‘Radio
Australia should, by careful selection of its news items, not do anything which would be
helpful to the PKI’. Shann had requested, through Woolcott, that broadcast material
‘should not refer to Suharto as anti-communist because this could be harmful to his
efforts; it was better to call him non-communist’. Shann believed that Radio Australia
should use ‘factual stories pointing out the involvement of the PKI in the coup, and the
strength of feeling opposed to communist China’; he also requested stories to be run
‘that Subandrio’s name [implicating him along with the communists in the plot] was
appearing on slogans in Jakarta’. Radio Australia’s reaction to the requests was less

than positive.86

8 James Angel, ‘Australia and Indonesia, 1961-1970°, in Gordon Greenwood and Norman Harper,
Editors, Australia in World Affairs 1966-1970, the Australian Institute of International Affairs,
Melbourne, 1974, pp.380-1.

¥ Cablegram 1193 10 October 1965, Cablegram 1332 4 November 1965, Cablegram 1340 5 November
1965; and Letter, Shann to Secretary, DEA, 2 December 1965, in DEA file 570/7/9 Part 3, CRS
A1838/273, NAA.

% Independence in broadcasting was the focus of tension between the Department of External Affairs and
the broadcaster. This issue is covered in Errol Hodge, Radio Wars: Truth, propaganda and the struggle
for Radio Australia, Cambridge University Press, Cambridge, 1995, pp.7, 80-1, 90, 181-205.
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Departmental control over broadcast material had been the major contentious issue in
the organization’s life, reaching a climax in 1964 when Hasluck failed in his attempt to
have Radio Australia separated from the ABC and placed under the control of his
department with its broadcast facility transferred from Melbourne to Canberra.®” While
there was considerable departmental pressure to influence the coverage of the attempted
coup and the post-coup period, Radio Australia management continued to assert ‘the
news values in positioning stories’ and provided coverage without fear or favour. Sir

Keith Waller, when secretary of the Department of External Affairs, recorded:

Radio Australia news broadcasts formed an invaluable service, particularly to the Indonesians, in
providing accurate, impartial news of what was actually occurring. In many cases Radio
Australia enabled the Indonesians themselves to obtain a real picture of what was happening in

. 88
their own country.

Shann continued to remind the Canberra bureaucracy that there were ‘two non-
governments in this country, and we must not fall into the trap of favouring one or the
other’.*” He warned Canberra about the extent of the anti-PKI campaign, emphasizing
that the ‘cleansing, purging and frenzy proceeds apace’ in spite of Sukarno’s direction
that ‘calm and order’ was to be encouraged. ‘Whatever “calm and order” means to
Sukarno’, Shann added, ‘it means only one thing to Soeharto - further physical measures
against the PKI’.*® Hasluck’s reluctance to comment publicly on issues in South East
Asia aggravated the press’s ‘longstanding antagonism towards his dour and
uncommunicative approach’. The Australian editorialsed on 23 December 1965 that it

was time that Hasluck retired. To be sure, his reluctance to comment on Indonesia was

deliberate and consistent with the short-term policy paper and how he, on behalf of the

%7 Hasluck once responded to a question from a Radio Australia correspondent that this ‘radio service is
the propaganda arm of the Government’. The response typified Hasluck’s and his department’s approach
to Radio Australia. See Letter, Hasluck to Secretary DEA, 4 June 1965, DEA file 3034/10/18/1, CRS
A1838/2, NAA; and Hodge, Radio Wars, pp.82-3.

% Letter, Waller to Talbot Duckmanton, General Manager ABC, 6 February 1973, DFAT file 570/3/1 Part
6, cited in Hodge, Radio Wars, pp.175-6. Shann reported concern for Radio Australia, worrying ‘that no-
one has attacked Radio Australia, although the Voice [of America], Malaysia and the BBC have been
given the stick”. Indonesians authorities seemed content with Radio Australia and with access to its
broadcasts. Cablegram 1340, Shann to Canberra, 5 November 1965, PM file 65/6674 Part 2, CRS
A1209/85, NAA.

% < Annual Report January — December 1965°, 10 February 1966, DEA file 3034/10/21 Part 21, CRS
A1838/321, NAA.

% Cablegram 1314, Shann to Canberra, 30 October and Cablegram 1316, Jakarta to Canberra, 1
November 1965, PM file 65/6674 Part 2, CRS A1209/85, NAA. See also Robert Cribb, (Editor), The
Indonesian Killings 1965-1966. Studies from Java and Bali, Monash Papers on Southeast Asia, Number
21, Centre for Southeast Asian Studies Monash University, Clayton, 1990, in particular pp.1-43.
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government, had decided to conduct Indonesian policy.”’ The government did not
comment on the media reporting of the anti-PKI purge in which estimations of 100 000
to 200 000 killed or missing featured strongly.”> The government, however, was left in
little doubt as to the extent of the killing. In January 1966 Shann reported ‘the barbaric
slaughter’ of ‘perhaps 200 000 Indonesians [that] had been killed by Indonesians’,
adding:

By no means were all of these people communists. Personal vendetta, revenge, and just sheer

pleasure at killing all played their part ... The Foreign Minister himself has seen fit to inform me,

quite calmly, that “there are girls of 15 in Central Java who become nervous if they do not kill

someone at least twice a week”. How wrong so many of us were about these “gentle” people.”
In some cases, the Indonesian army was directly involved in the massacres; but mostly,
the army simply supplied weapons and ammunition to civilian gangs who carried out the
killings. The process was reasonably simple; at first, elite military units would arrive in
a locality, then sanction the violence through instruction or by example; and those who
were jailed or detained ‘were handed over to vigilantes for killing’.* Indonesian
Special Forces units would use similar techniques in East Timor during Indonesian

occupation and after the ballot for independence in 1999.

A year later, the embassy was reporting that ‘the massacre of unimaginable proportions

was still continuing well into the year’.”>

for some, seem ‘more realistic’.”® In terms of numbers killed and the manner of the

Later estimates ranged beyond 500 000; and,

massacres, the US Central Intelligence Agency was no less descriptive:

*! Hasluck refused to provide any information to the press after his November/December 1965 trip to
Vietnam, Philippines, Malaysia and Singapore, and newspapers reacted to Hasluck’s apparent snub. At
the insistence of the Prime Minister, Harold Holt, Hasluck made a statement to the House of
Representatives two days later. Hastings later wrote that ‘one of the great mysteries of the [Holt] regime
has been the increasing silence of Mr. Hasluck’. Peter Hastings, “The men who shape our foreign policy’,
8 March 1967, p.6. See also Editorial, ‘Time for Hasluck to bow out’, The Australian, 23 December
1965, p.6; and Peter Edwards, A4 Nation at War: Australian Politics, Society and Diplomacy during the
Vietnam War 1965-1975, Allen & Unwin in association with the Australian War Memorial, Sydney,
1997, p.96.

? For example, *Wipe out the rebels’, The Australian, 2 November 1965, p.1; and Peter Hastings,
‘Conversation with Dr Subandrio’, The Sydney Morning Herald, 31 December 1965, p.7.

% < Annual Report January — December 1965°, 10 February 1966, DEA file 3034/10/21 Part 21, CRS
A1838/321, NAA. For an embassy overview of the anti-PKI campaign in the outer islands, see
Savingram 10, Jakarta to selected posts, 25 February 1966, DEA file JA1966/01S, CRS A6364/4, NAA.
% Cribb, The Indonesian Killings 1965-1966, p.21.

% < Annual Report January — December 1966, 16 May 1967, DEA file 3034/10/21 Part 21, CRS
A1838/321, NAA. See also folios in DEA file 3034/2/9/1 Part 1, CRS A1838/280, NAA.

% A. Schwartz, A Nation in Waiting: Indonesia in the 1990s, Allen & Unwin, Sydney, 1994, p.21.

For further detail, see Hermawan Sulistyo, ‘The Forgotten Years: The Missing History of Indonesia’s
Mass Slaughter (Jombang-Kediri 1965-1966)°, Ph.D. Thesis, UMI Dissertation Services, Arizona State
University, May 1997, pp.87-99, 170-87, 226-32, and 259-62.
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The anti-PKI massacres in Indonesia rank as one of the worse mass killings of the twentieth
century, along with the Soviet purges of the 1930s, the Nazi murders during the Second World
War, and the Maoist bloodbath in the 1950s. In this regard, the Indonesian coup is certainly one
of the most significant events of the twentieth century, far more significant than many other

events that have received much greater publicity.”

The notion of human rights, the violation of political expression and the paucity of
democratic ideals that appeared to characterize the beginnings of the New Order period
did not dissuade the Australian government from supporting the new ruling elite. Any
reduction in communist influence in Indonesia was in sympathy with the government’s
long-term foreign policy objectives and should be encouraged. In March 1965 in his
first major ministerial speech, Hasluck indicated little intention to change Australia’s
foreign policy; and the central assumptions of the government’s policy, as expressed by
Spender, Casey, Barwick and Menzies, were to continue. The existence of a global
struggle was ‘conceived in East-West terms’ but as East-West tensions lessened, ‘Asia
and South East Asia took the place of Europe as the principal area of tension’.”®
Forward defence as a strategy remained but in Hasluck’s view coordinated within the
context of international power politics. He argued that Australia’s international
responsibilities affirmed Australia’s military participation in South Vietnam and its
encouragement of the United States commitment to South Vietnam and East Asia. He
noted the ‘new power of Communist China’ that had emerged in international affairs,
and educed a relationship between China’s international ambitions and the emergence of
instability in South East Asia, commenting that it would be ‘foolish to imagine that
these smaller wars and trouble spots can be regarded as lying apart from and having
nothing to do with the great dangers and the major conflicts in world power’.” Hasluck
stressed that events in South Vietnam owed little to local and internal factors, but should
be seen as part of the wider pattern of the ‘application of the doctrines of communist
> 100

subversion and warfare’.”™ He believed that the only alternative ‘is to have some sort

of perpetual restraint of China by force’, perhaps ‘containment’ in order to construct an

°7 Central Intelligence Agency, Directorate of Intelligence, ‘Intelligence Report: Indonesia-1965, the coup
that backfired’, cited in /bid,, p.20. For witness reports of some of the massacres, see Pipit Rochijat, ‘Am
[ PKI or Non-PKI?’, Indonesia, Number 40, October 1985, pp.37-55.

% Ibid. See also David Lowe, Menzies and the ‘Great World Struggle’ — Australia’s Cold War 1948-
1954, UNSW Press, Sydney, 1999, pp. 152-184; and Porter, Paul Hasluck, pp.244-7.

% Ministerial Statement, CPD, House of Representatives, Volume 45, 23 March 1965, pp.230-4.
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Asian environment in which Australia is in neither ‘opposition’ nor ‘subjection’.
Hasluck accepted that the United States ‘containment’ policy of the Soviet Union was
succeeding and should be duplicated against China.'”" He concluded that Australia ‘has
a real interest in encouraging and supporting any developments that would help to
promote our interests and in opposing any developments which would cancel them

forever’.!%?

There were linkages between Vietnam and Indonesia. A North Vietnamese victory,
Hasluck argued, ‘would provide impetus to the Communist Party in Indonesia, making
communist control or direction of the Indonesian Government more likely’.'??
Conversely, if communist influence were secured in Indonesia, then the momentum in
the war in Vietnam would favour a communist victory. For Hasluck the Malaysian
conflict was secondary in importance to the situation in South Vietnam but his
‘overriding anxiety’ over the threat of communist Chinese expansionism ‘caused him to
believe the two conflicts interacted’. Furthermore, the dilemma ‘Confrontation posed
for him was that he did not want to go to war’ with Indonesia, and equally he did not
want to manage relations with a defeated Indonesia.'” Although the linkages between
Australia’s commitment to Malaysia and to South Vietnam were evident, the strength of
reciprocity in the commitments still remains unmeasured in spite of recent government
material released under the Commonwealth Archives Act 1983. In Barclay’s view,
effective support for Malaysia ‘would enable the United States to remain in the wing
without having to take center stage at the time when Washington was attempting to

concentrate on Vietnam’. American pressure on Sukarno could reduce ‘the need for

Australian involvement in Malaysia, leaving Canberra freer to show the flag in

'% In his statement, Hasluck did not establish the linkage between China and North Vietnam, which,

Porter argued, was the ‘fundamental deficiency’ in the Australian government’s overall interpretation of
events in Vietnam. Porter, Paul Hasluck, p.246.

19 Containment policy is detailed in George F. Kennan, ‘Measures Short of War’, in Giles D. Harlow and
George C. Maerz, (Editors), Measures Short of War — the George F. Kennan Lectures at the National
War College 1946-47, National Defense University Press, Washington, 1991, pp.3-20.

192 Address by Paul Hasluck in Adelaide to the Australia-Asia Association, 2 September 1965, in CNIA,
Volume 36, September 1965, pp.538-9.

19 Minute DEA, Deputy Secretary to Secretary, Report of Conversation between Hasluck and Counsellor
US Embassy - 11 February 1965, 12 February 1965, DEA file 3006/4/7 Part 33, CRS A1838/333, NAA;
Moreen Dee, ‘In Australia’s Own Interests. Australian Foreign Policy During Confrontation 1963-1966’,
Ph.D. Thesis, University of New England, 2000, p.274.

1% porter, Paul Hasluck, p.245.
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Vietnam’.'®  Harriman’s discussions with Cabinet in June 1963 confirmed that

American support for Australia in the event of a major Indonesian attack depended
‘partly on Australian support for the American role in Vietnam’.'” Australia’s efforts
to secure American involvement in Vietnam throughout 1964 and early 1965 were
designed to obtain greater support from the United States in relation to the threat of
Confrontation and the subsequent ‘defence implications for Australia’.'”  Apparently,
these were relatively successful; agreement was reached on the conditions for American
logistic support if Indonesian forces attacked Australian forces in Borneo.'”® Concern
with Indonesian expansionism, rather than ‘with an imminent threat from Communist

China, seemed to define the course of Australian policy’ on Vietnam.'?”

The linkage between Indonesia and Vietnam featured in other government documents.
For example, the 1964 briefing note for the Prime Minister on future Army strength and
organization suggested that a 55 000 rather than a 33 000 size army ‘is required’ in
order ‘to be prepared for a sudden deterioration in relations with Indonesia’ rather than
for operations in South Vietnam.''® Moreover, in preparation for Cabinet deliberations
on the 1964 Strategic Basis, the Prime Minister’s briefing note described Indonesia as
‘the only direct threat to Australia ... and by implication the problem of dealing with

this threat should take priority over others’.'"" Cabinet eventually agreed the 1964

'% Barclay’s contention is well supported by the warnings delivered to Sukarno through Assistant

Secretary of State for Far Eastern Affairs, William Bundy and via Secretary of State, Dean Rusk, who
both threatened cancellation of aid and economic assistance if Confrontation was escalated. Glen St. J.
Barclay, Friends in High Places — Australian-American diplomatic relations since 1945, Oxford
University Press, Melbourne, 1985, pp.140-1. Barclay’s analysis is based on American correspondence:
letter, Rusk to Battle, 7 May 1964, and letter, Rusk to Jones, 9 May 1964, Country File, Australia, LBJ
Library, USA.

1% <Report of Meeting with Mr. Averell Harriman, Under Secretary of State for Political Affairs, 7 June
1963°, CS file C3812, CRS A4940/1, NAA. See also P.J. Edwards, with Gregory Pemberton, Crises and
Commitments. The Politics and Diplomacy of Australia’s Involvement in Southeast Asian Conflicts 1948-
1965, Allen & Unwin in association with the Australian War Memorial, Sydney, 1992, p.379.

"7 Thomas-Durell Young noted that Harriman assured Cabinet ministers that the United States ‘would
“fight to defend” Eastern New Guinea’. Thomas-Durell Young, Australia, New Zealand. and United
States Security Relations, 1951-1986, Westview Press, Boulder, 1992, Footnote 38, p.53.

' Agreement was reached on 17 October 1963, see ‘Brief for Minister for Foreign Affairs’, Department
for Foreign Affairs, June 1975, in J.R. Walsh and G.J. Munster, Documents of Australian Defence and
Foreign Affairs, Walsh & Munster, Hong Kong, 1980, p.2. It should be noted that supporting
documentation has not been released or none found to confirm the veracity of the leaked record of
conversation.

19 G. Pemberton, A/l the Way: Australia’s Road to Vietnam, Allen & Unwin, Sydney, 1987, pp.195-213.
"% Briefing Note for Prime Minister, Cabinet Submission 216, ‘Army Strength and Organisation’, 19 May
1964, CS file C3969, CRS A4940/1, NAA.

' Briefing Note for Prime Minister, Cabinet Submission 493, ‘Strategic Basis of Australia’s Defence
Policy’, 4 November 1964, CS file C3640, CRS A4940/1, NAA. The paper was not a normal strategic
basis but an updated assessment to inform Cabinet deliberations.
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Strategic Basis, which concluded that Indonesia is ‘the only direct threat to Australia
and its territories’ with its objectives to achieve ‘regional hegemony’ and to ‘eliminate
[British influences] from the area’. ‘Whereas Communist China is engaging American

power, Indonesian policy is engaging British and Commonwealth powers’.' "2

Australia’s forward defence strategy relied on a continuing American presence in East
Asia, South East Asia remaining free from communist influence, and ongoing

"3 This, in turn,

Commonwealth military deployments in Malaysia and Singapore.
provided defence in depth for Australia. For this strategy to be successful Hasluck
acknowledged that Australia should continue to encourage the American commitment to
Vietnam and provide military forces to the conflict; Australia should also continue to
support the defence of Malaysia, and undertake all that could be done to encourage
Indonesia to become anti-communist. Such an approach satisfied Hasluck’s contention
that the spectre of communist China pervaded the unrest in East and South East Asia,
and containment of Chinese activity through military action in South Vietnam could be
moderately achieved.''* Under Hasluck and Menzies, Australian defence requirements

directly shaped foreign policy objectives.'"”

The relationship between the conflicts in Vietnam and Malaysia provoked debate in
Cabinet and in the bureaucracy over the priorities for military commitments and
expenditure. There was general agreement that the only direct threat to Australia came
from Indonesia; yet the military commitment to Vietnam increased over time through a
policy which accentuated the notion of ‘credit gaining’ to secure future American

assistance if Australia and its territories were threatened.''® Cabinet agreed that while

"2 Cabinet Decision No 592, “Strategic Basis of Australian Defence Policy’, 4 November 1964, CS file
C3640, CRS A4940/1, NAA.

'3 Barwick had indicated that Australia should undertake all that is necessary to ensure ‘a tranquil area,
steadily rising in political and economic strength’, in which Australia is accepted as a ‘co-operative
member of the region, to which indeed we have much to contribute’. Garfield Barwick, ¢ Australia’s
Foreign Relations’, in J. Wilkes, (Editor), Australia’s Defence and Foreign Policy, Angus & Robertson,
Sydney, 1964, p.16.

"% Ministerial Statement, CPD, House of Representatives, Volume 45, 23 March 1965, pp.230-4.

"* Tange later recalled the battles in the 1960s between the Departments of External Affairs and Defence
over the relationship of foreign policy to defence policy and suggested that it took the Strategic Basis
series of assessments from 1968 onwards to establish a proper connection between Australia’s ‘self
interests’ and the manner in which the Australian Defence Force should be structured for combat.
Interview Sir Arthur Tange, TRC 2482, July 1989, Oral History Section, NLA, pp.9-11.

"¢ prime Minister Holt allegedly remarked that the USA was in Vietnam ‘to stay. We will win there and
get protection in the South Pacific for a very small insurance premium’. Cited in Peter Howson’s diary
entry, 19 May 1966, Aitkin, The Howson Diaries, p.223.
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the threat from Indonesia should take priority in government planning, it was not
necessary to incite Indonesia further through the deployment of military forces to
Malaysia, especially to oppose Indonesian forces in combat in Borneo. Between
September 1963 and January 1965, the Menzies’ Cabinet rejected some four British
requests to deploy Australian combat troops to Borneo.''” In March 1963 Barwick
persuaded Cabinet to ‘continue to support the creation of Malaysia and to accept the risk
that ... we may cause tension in our relations with Indonesia. Our diplomacy should,
however, be directed towards maintaining a firm and friendly attitude towards this

country’. s

In September 1963, during discussion of Prime Minister Macmillan’s first
request for Australia to commit combat troops to Borneo, Cabinet accepted Barwick’s
argument that Australia should contribute military assistance to the defence of Malaysia,
but ‘in addition to, and not in substitution for British and Malaysian efforts’.'" The
decision effectively ruled out deployment of Australian forces to Borneo in the
foreseeable future, ‘unless circumstances deteriorated’. The decision also emphasized
the government’s intentions to ‘preserve an effective diplomatic voice with the

0

Indonesian leadership’ for as long as possible.”® The ‘dual nature’ of the March

Cabinet decision underpinned the September decision; Cabinet supported the new

federation of Malaysia, and Australian military opposition to Indonesia would remain

121

‘measured and graduated’.’ Barwick was mindful that Britain ‘would withdraw one

day from Southeast Asia, [and] Australia would have to live with Indonesia forever’.'*

And the ‘dual nature’ of the policy approach molded Australia’s policy relationship with

"7 There were at least four official requests communicated to Canberra that were discussed in Cabinet.
Additional military requests were processed through the military command chain. Chin Kin Wah, The
Defence of Malaysia and Singapore. The transformation of a security system 1957-1971, Cambridge
University Press, Cambridge, 1983, pp.82-101, and Tom Pollock, Fighting General: Public and Private
Campaigns of General Sir Walter Walker, Collins, London, 1973, pp.177-8, 195. See also Letter, Rear
Admiral O.H. Becher, Australian Joint Services Staff London to Secretary, Department of Defence, 6
December 1963, PM file 1965/6154 Part 1, CRS A1209/80; Cablegram 95, Kuala Lumpur to Canberra,
10 December 1963, PM file 64/6040 Part 1, CRS A1209/80; and Cabinet Decision No.3 (FAD), ‘Military
Implications for Australia of the Malaysian Situation’, 19 December 1963, CS file C1473, CRS A4940/1,
NAA.

'8 Cabinet Decision 675, ‘Military Support for Malaysia’, 5 March 1963, CS file C3640, CRS A4940/1,
NAA.

"% Cabinet Decision 1040, ‘Prime Minister’s Statement on Malaysia’, 24 September 1963, Defence file
245/3/4, CRS A1945/40, NAA.

29 Minute, Chairman, Chiefs of Staffs Committee to Secretary, Defence, 7 January 1964, Defence file
245/3/7, CRS A1945/40, NAA. See also Dee, ‘In Australia’s Own Interests’, pp.213-6.

2! Ibid., p.185; Cablegram 5286, Barwick to Sir Eric Harrison, Australian High Commissioner London,
16 December 1963, DEA file 270/1/1, CRS A1838/2, NAA.

122 Sir Garfield Barwick, A Radical Tory — Garfield Barwick’s Reflections and Recollections, The
Federation Press, Annandale, 1995, pp.178-9. See also Marr, Barwick, pp.196-8; and G Woodard, ‘Best
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Indonesia, a policy which had emerged earlier from the West New Guinea dispute when
the Menzies government decided in 1962 to place the Indonesian relationship ahead of

independence for West Papuans.'?

As a member of Cabinet and later as Minister for Defence, Hasluck participated in
Cabinet discussions on Indonesia and supported Barwick’s approach.'** Early after his
appointment as Minister for External Affairs, he visited Indonesia for consultations with
Sukarno, Subandrio and Nasution as part of a wider South East Asian familiarization
tour. Confrontation and the deployment of Australian military forces to Malaysia did
not inhibit his visiting Jakarta; maintaining diplomatic contact was an important element

of Australia’s ‘dual’ policy on Indonesia.'?’

In Jakarta he took every opportunity to
meet with as many Indonesian leaders as possible, as well as with other Jakarta-based
diplomats, and his discussions confirmed that there was no immediate requirement to
alter policy on Indonesia. He reported to Menzies:

The words, actions and policies of Indonesia are in many ways shaped by motives peculiar to
themselves. This means that it is doubtful whether there is any prospect of gaining a response to
an approach that relies on them being ‘reasonable’ or to see their own self-interest in the way that
we might see it ... We certainly have to accustom ourselves to the idea that there may be more
feeling than reason in their foreign policy ... The best we might do is to modify his [Sukarno’s]
conduct and perhaps reach a workable but constantly changing relationship through some rough
kind of personal understanding, being frank and even blunt about our interests but understanding

. 126
of his."

Hasluck’s attitude gave the appearance of confidence, but skepticism remained. During
discussions with Dean Rusk and Robert McNamara in Washington in July 1964, he
introduced the subject of Confrontation by admitting that ‘Australia felt itself under a

deep obligation towards the United States not to trigger off the ANZUS commitment of

Practice in Australia’s Foreign Policy: Konfrontasi’, Australian Journal of Political Science, Volume 33,
Number 1, 1998, pp.85-99.

12 See Chapter 2.

'* Hasluck was Minister for Defence for some four months (18 December 1963 - 24 April 1964) and was
privy to Cabinet discussion on Indonesia and Confrontation. His previous appointment as Minister for
Territories (11 May 1951 — 17 December 1963) coincided with the West New Guinea dispute.

125 Hasluck travelled to London to attend the Commonwealth Prime Ministers’ Conference and to
Washington for the ANZUS Council meeting 17-18 July 1964 as well as participating in private
discussions with United States officials.

126 | _etter, Hasluck to Menzies, 8 June 1964, DEA file 3034/10/1 Part 21, CRS A1838/280. See also
Cablegram 716, Hasluck to Menzies, 16 June 1964, CS file C3811, CRS A4940/1, NAA.
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the US without prior consultation’.'”” He mused that ‘it was quite clear that nobody
could have faith in Sukarno or in undertakings he might give’, and he emphasized that
Australia had ‘no wish to be an aggressor and had no designs whatsoever on Indonesian

territory’, adding that ‘patience would have to be exercised by the British’. He

confessed that ‘he was genuinely puzzled in his own mind [on] what should be done’.'*®

He remained committed, however, to a graduated response and during the remainder of
1964 was able to convince Cabinet not to agree to British requests for Australian combat

troops to be deployed to Borneo.

The impact that Hasluck, and his predecessor, had in Cabinet deliberations indicated a
more independent line than that which was emanating from the bureaucracy.129 The
extent of policy differences between the major departments and Cabinet can be gauged
by the concerns of Sir John Bunting, the Cabinet Secretary, which he expressed to the

Prime Minister in July 1964:
[ feel that I have noted, partly from views orally expressed by the Minister for External Affairs,
partly from his recent letters to you, and partly from comments by other ministers around the
Cabinet table, a trend away from full support for Malaysia. Perhaps I could mention a couple of
things in my mind. Mr. Haslusk’s letter (21 July) puts the view that on Malaysia we may have to
walk a fine edge and not become ourselves as extreme in our declarations as a large section of
the Australian public might wish. Then he adds we need to do enough to check Indonesian
Confrontation and maintain the independence of Malaysia, but not so much as to make an enemy
of Indonesia. Our clear purpose is to preserve Malaysia and prevent aggression from succeeding,
but we have no other reason for making war on Indonesia ... I could go on. I feel that our
readiness to assist Vietnam is in some degree not much more than an exercise to do less in
Malaysia. I think that a recent view, put in the Cabinet committee, that we should concentrate on
aiding Malaysia in the economic and social fields is at least partly a device for turning away
requests on the military side. I would be glad to find that I am mistaken in the way I read the
atmosphere, but I do not feel that I am. But I feel that unless you as Prime Minister take steps to

renew our position of firm support for Malaysia, it will dwindle, become ambiguous, and in due

127 Hasluck’s reference to the ANZUS commitment followed government to government conversation

between Rusk, Harriman, Barwick, Menzies and Kennedy, over the circumstances that the United States
would assist Australian forces deployed against Indonesia under ANZUS. The issue reached political
heights through Barwick's ‘on-the-run’ press conference at Mascot in April 1964 and through Under
Secretary for State, W. Averill Harriman’s amended comments to Cabinet in 1964. These incidents are
well covered in Dee’s thesis. Dee, ‘In Australia’s Own Interests’, pp.197-214. For detail on discussions,
see records of conversation with Dean Rusk and Robert McNamara, 16 July 1964, CS file C4040, CRS
A4940/1, NAA. For detail of Barwick’s press conference at Mascot, see The Bulletin, 2 May 1964, p.11.
12 Hasluck requested that his comments were not to be communicated to the British and the Malaysians.
Record of conversation, 16 July 1964, CS file C4040, CRS A4940/1, NAA.

129 Dee, ‘In Australia’s Own Interests’, pp.119-51.
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course be forgotten. I have developed this minute in so personal a fashion that I think we must

now agree to keep it private between you and me.'*°

The note displays elements of intimacy, presumption and criticism of recent Cabinet
deliberations.””' Hasluck was not alone in his views that more direct military effort was
required for South Vietnam than for Malaysia. In mid-1964 the military situation in
Malaysia did not warrant additional military effort ‘ahead of need’; and, as noted by
Bunting, most other ministers agreed with Hasluck. Under the circumstances Hasluck
argued that the government should accept public criticism in not providing more
military assistance to Malaysia in order that the long-term nature of the relationship with
Indonesia should not be unduly disturbed.’** In accepting public criticism, the
government had redefined the importance of the linkages between public opinion and
policy-making on Indonesia. This was a significant moment in the history of the
relationship; a disconnection carried with it the inherent consequences of insufficient
public support; and Hasluck was gambling on the Australian public accepting the

benefits of an anti-communist government in Jakarta.'*?

Hasluck was an acknowledged agnostic and humanist. Born of parents, who were
officers of the Salvation Army, he carried the moral purpose of their vocation - the
spiritual and physical reformation of all who need it and the reclamation of the dissolute
and degraded; and the concept of duty and obligation manifested into enduring features

of his personality and attitude to public service.'**

He approached the complexity of
developing a security policy for Australia in a distinctive and similar fashion of his

predecessors who had practised foreign policy on ‘principle and practical interest” with

1% personal Note, E. J. Bunting to Prime Minister, 4 August 1964, CS file C4025, CRS A4940/1, NAA.
! For a detailed explanation of Bunting’s approach to Cabinet Government, see Sir John Bunting, R.G.
Menczies - A Portrait, Allen & Unwin, North Sydney, 1988, pp. xii, 64-95.

132 Dee argued that most of the Cabinet were of the view that ‘too heavy an involvement in Malaysia
would increase the defence program and affect economic objectives and that appeasement of Indonesia
would provide the buffer Hasluck sought against China’. Dee, ‘In Australia’s Own Interests’, pp.206,
232,274.

133 Interview Sir Allen Fairhall, 24 July 2000.

1** When Minister for Territories during 1951- 1963, Hasluck did “a great deal to lay a sound basis for a
more enlightened and compassionate policy approach to Aboriginal administration’. See Porter, Paul
Hasluck, pp.8, 9, 193-221, in particular pp.218-21. See also A. Healy, ‘A Time for Building-Australian
Administration in Papua and New Guinea, 1951-1963. By Paul Hasluck’, The Journal of Pacific History,
Volume 13, Part 1, 1978; and 1. Willis, ‘P.M.C. Hasluck, A Time for Building: Australian Administration
in Papua and New Guinea 1951-1963°, Labour History, Number 32, May 1977. See also the comments
of his son, Nicholas Hasluck, on the influence of religion on Paul Hasluck, in Hasluck, The Chance of
Politics, p.19.
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‘consistency and dexterity’."*> The issue of human rights, however, was perceived to be

a by-product of war and economics, and not an immediate objective in itself:

We see the reality of people suffering [in Asia] because they have no opportunity for applying
themselves to the normal business of living and of improving their physical lot but must be
perpetually on the guard against violence. We see the present diversion to war of resources that

should be applied to meet the great need for rehabilitation and reconstruction.'*®
Hasluck finally responded to a question on notice on the anti-PKI purges in the House of
Representatives on 16 March 1966, nearly five months after the start of the purge,
offering no criticism or admonishment, but merely repeating the stated position of the

Indonesian government:

In January President Sukarno announced that, according to the official Indonesian Fact Finding
Mission which was set up to investigate the events after the abortive communist coup on 30
September last year, the total number killed was 87,000. Other reports have mentioned larger
figures, but there is no way open to the Government to confirm or deny definitely any of these

137
reports.

To be sure, the ideological shadows of the Cold War permeated the government’s
rhetoric. The defeat of communism in Indonesia was sufficiently a popular sentiment to
enable Holt to remark, almost disdainfully, to a New York audience in July 1966 that
‘with 500 000 to 1 000 000 Communist sympathisers knocked off, I think it is safe to
assume a reorientation has taken place’.’*® The variation in the numbers reportedly
killed - 87 000, 500 000 or 1 000 000 - did not matter in political terms; what was
important for Holt and Hasluck was the continued success of the new anti-communist

government in Jakarta. When criticism of the massacres arose from time to time, the

government’s response was therefore predicated on its tolerance of the New Order

135 Gordon Greenwood, ¢ Australian Foreign Policy in Action’, in Gordon Greenwood and Norman
Harper, Editors, Australia in World Affairs 1961-1965, the Australian Institute of International Affairs,
Sydney, 1968, pp.35-7, 103-12.

136 Address by Paul Hasluck in Adelaide, 2 September 1965, in CNIA, Volume 36, September 1965,
p.539. In 1977 he would espouse a different contiguous theme of liberty and the inequalities between
‘men’, that ‘the true demand for liberty becomes the very essential’ of individual rights and ‘the essentials
of the ideal democracy’. These thoughts echoed an essay he wrote in 1935. Such virtues were not always
apparent in his encouragement and support of the New Order in Indonesia. Paul Hasluck, Mucking About
- An Autobiography, Melbourne University Press, Melbourne, 1977, pp.275-6.

"7 Question on Notice Number 1574, CPD, House of Representatives, Volume 50, 16 March 1966, p.345.
1% The NewYork Times, 6 July 1966, cited in Scott Burchill, ‘East Timor, Australia and Indonesia’, in
Damien Kingsbury, (Editor), Guns Ballot Boxes.: East Timor’s Vote for Independence, Monash Asia
Institute, Melbourne, 2000, p.171.
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government and seemingly indifferent to the human rights abuses.”””  Hasluck

invariably responded, using similar logic and language to answer his questioners:
I am reluctant to comment on the domestic affairs of another government, but I believe it is
important that the matters you have raised should be seen in their context in recent Indonesia
history. On 1st October 1965 a number of senior Army officers were brutally murdered as part
of an attempted coup. The Indonesian government then put down an insurrection which had
been planned to take place on a national scale immediately afterward. In conditions of near civil
war in the months following, considerable loss of life occurred. After the attempted coup, an
unknown number of persons believed to have been implicated in it were imprisoned in Indonesia.
Some of these prisoners have subsequently been released and a number have faced public trials.
I am aware of reports that persons still in prison are receiving inadequate food and medical
assistance. I confine myself to expressing the strong hope of the Australian Government that the
efforts of the present Government in Indonesia, supported by external assistance, will improve
economic and social standards and bring about stable conditions throughout the country so that

violence and political upheaval can become a thing of the past."*°

POST-COUP MILITARY OPERATIONS IN BORNEO

On 12 November 1965, Shann reported an overture from the Indonesian army to reduce
military activity in Borneo. If the British were able to coordinate a reduction in
patrolling, ambushing and cross-border operations, then ‘Sukarno and Subandrio would
not have further reasons to dispatch [additional] army troops to face the NEKOLIM’.
By inference, these troops would continue to be available to carry out anti-PKI
activities, and other troops, currently deployed in Borneo, could be re-deployed to Java.
Shann added that ‘the stakes we are playing for in relation to Chinese influence here are
pretty high at the moment and we must take a few risks’.'*' Unknown to Shann,
discussions had already been initiated between the British and the Malaysians, and
between Indonesia and Britain. The Malaysian Deputy Prime Minister and Minister for

Defence Razak appreciated that the Indonesian army activity to reclaim political control

in Java could be supported by signaling to the Indonesians that they could quietly

3% In October 1966 Professor Julius Stone’s public plea to the government to ‘do something’ about the

purge was not publicly acknowledged. ‘Academics call for end to Indonesia bloodshed’, The Australian,
19 October 1966, p.3.

10 etters from the Minister for External Affairs to the National Secretary of the Communist Party of
Australia 16 August 1968, to the Secretary of the Trades and Labor Council of Queensland 16 August
1968, and to the Secretary Federated Moulders (Metals) Union of Australia (Brisbane Branch) 22 August
1968, were of a standard format. See PM file 63/6797, CRS A1209/95, NAA.

! Cablegram 1382, Shann to Canberra, 12 November 1965, PM file 65/6674 Part 2, CRS A1209/85,
NAA.
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withdraw units from Borneo ‘for duties elsewhere without risk’. It was accepted that a
gesture to assist the army during this period might lead to early negotiations on the
ending of Confrontation. Razak, like Shann, was unaware that General Nasution had
already obtained an assurance of good intentions from the British who promised not to
expand offensive operations. After consultations amongst the United States, Australia
and Britain, it was agreed that additional arrangements ‘could be misinterpreted’, even
though there was general acknowledgement that Indonesian army success against the

communists was ‘very important’.'*?

What ‘could be misinterpreted’? From the political perspective, there were a number of
unknowns throughout the post-coup period. The period saw Sukarno and Subandrio
continue the rhetoric and policy of Confrontation while they attempted unsuccessfully to
shore up their crumbling power base.'”® By March 1966 Suharto had assumed full
executive power within the moderate triumvirate of Adam Malik (Foreign Minister) and
the Sultan of Jogjakarta (Economic Minister) and himself. The new leadership, faced
with a ‘populace long nurtured on Confrontation, had to move cautiously’. Sukarno
lingered on as head of state, and the new leadership, wishing to avoid a public
showdown with the President, preferred to work through him.'** While political
prospects for an end to Confrontation were improving, there were few advantages in
adjusting the military approach until the new leadership was firmly in control. The
military perspective was equally unclear. Indonesian military activity had not
sufficiently declined to give confidence to the operational staffs in Borneo that the
Indonesian army was less committed to its role against Malaysia. A dominant military
regime is likely to result in greater, not less, efficiency in the pursuit of military
objectives, and Indonesia had increased its military forces on the Borneo border
throughout 1964 and, to a lesser extent, during the first half of 1965. After the coup,

Indonesian military operations abated but there were occasional skirmishes that

142 Cablegram 1153, Canberra to Shann, 5 November 1965, PM file 65/6674 Part 2, CRS A1209/85,
NAA. The cablegram summarized the Razak initiative and was dispatched to Jakarta before Shann had
sent his Cablegram 1382 of 12 November 1965. The delay in cablegram traffic meant that the cablegrams
crossed, which caused Shann to be rebuked by DEA for exceeding his authority in suggesting to the
Indonesian army that Australia would support the second initiative.

'3 For a description of Indonesia’s internal power politics during the post-coup period, see Damein
Kingsbury, The Politics of Indonesia, Oxford University Press, Melbourne, 1998, Chapter 4; Schwarz, 4
Nation in Waiting, Chapters 2 and 3.

1“4 Chin Kin Wah, The Defence of Malaysia and Singapore. The transformation of a security system
1957-1971,p.118.
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reinforced military doubt that Indonesian army units would be re-deployed to central
Java.'* Under the circumstances, promising not to increase offensive operations was a
less risky and sufficient military policy. Moreover, the element of contretemps seems
always to be present during times of military restraint and diplomatic activity. In
November 1965 the survey ship, HMAS Moresby, steamed through the Sunda Strait
towards Singapore, causing British warships of the Far East Fleet to be placed on alert
and ‘provoking a possible Indonesian reaction’. Later in the month, a RAAF Caribou
through poor navigation flew over the West Irian border, causing the Department of

External Affairs to initiate urgent consultations with Indonesia."*®

Military operations, however, continued in Borneo and included Claret cross-border
operations into Kalimantan until March 1966 when, in response to the start of
negotiations between Malaysia and Indonesia, military authorities placed formal
restrictions on Claret activities.'””  The Fourth Battalion of the Royal Australian
Regiment deployed to Sarawak in April 1966 and remained there until August,
participating in six Claret operations and some 30 combat ‘incidents’.'*® On 15 June
1966, the last major action occurred between Australian and Indonesian armed forces.
Confrontation had resulted in 16 Australian Army personnel who died while on or from

active service.'¥’

15 For example, on 29 October 1965 an Indonesian air attack was launched on a village in Borneo,

followed by at least three further air infringements in the same area. Note to Cabinet Secretary, 30
October 1965, PM file 64/6814, CRS A1209/85, NAA. Military ‘incidents’, including Australian military
deaths, are summarized in Dennis and Grey, Emergency and Confrontation, Appendix D.

146 Cablegram 34892, Jakarta to Canberra, 2 November 1965, PM file 63/6642, CRS A1209/80, NAA.
When questioned why the ship had to go to Singapore, the Chief of Navy Staff stated ‘to let the crew do
their Christmas shopping’; see Aitkin, The Howson Diaries, p.188. The movement of ships through the
Indonesian archipelagic waters remains a strategic and international issue. In September 1964 the aircraft
carrier, HMS Victorious, was refused northward passage through the Sunda Strait to Singapore, resulting
in a British and Indonesian military alert. Hasluck cabled London to inform British authorities that
‘Australia did not want to be precipitated into any new situation’ without prior consultation on the
movement of HMS Victorious. Cablegram 4345, Canberra to London, 9 September 1964, PM file M120,
CRS A2908/1, NAA. Almost one year later, Australia caused Britain similar anxiety through the HMAS
Moresby incident.

147 Por Australian participation in Claret operations see Dennis and Grey, Emergency and Confrontation,
pp.246-7,271-81, 304, 321, 333-4, 336; David Horner, ‘The Australian Army and “Confrontation™,
Australian Outlook, Volume 43, Number 1, April 1989, pp.61-76. For the British perspective on Claret
operations, see Pollock, Fighting General, pp.194-207, and P. Dickens, SAS Jungle Frontier- 22 Special
Air Service Regiment in the Borneo Campaign 1963-1966, Arms and Armour, London, 1983.

148 The Australian government announced the withdrawal of 2™ SAS Squadron from Borneo on 24 July
1966. Christopher Forsyth, ‘SAS men will not be replaced in Sarawak’, The Australian, 25 July 1966,

p.1.
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THE WIND HAD CHANGED

Hasluck’s first comprehensive statement on Indonesia was delivered in the House of
Representatives on 10 March 1966, nearly six months after the coup. Diplomatic and
intelligence reports confirmed the new leadership in Jakarta had brought with it new

priorities, domestic issues were accorded importance over foreign ventures; and,

Confrontation was ‘no longer relevant’."®  Sukarno’s ‘revolution” was over, replaced

with an internal focus on consolidation through the ongoing anti-PKI purge and on

economic reform to ‘rein in’ inflation, renegotiate foreign debt repayments and re-order

government expenditure. Rehabilitation had replaced Sukarno’s revolution.'™!

Nevertheless, Hasluck continued to be cautious; departmental advice suggested that the
New Order was still ‘the old, less Sukarno’s direct influence and less the PKI’, and
Indonesia’s foreign policy remained anti-imperialist and anti-colonial in tone."> Time
was needed. Embassy reporting confirmed the demise of the PKI and signaled the end
of what influence China had in Indonesia. Hasluck used the opportunity of the March
statement to present his perception of China’s capacity to interfere in a country’s

domestic politics, and by inference, China’s influence throughout East Asia:

The situation [in Indonesia] is in truth still fluid that it would be neither prudent nor helpful for
me to engage in comment or speculation about it. It has been noteworthy that most countries,
like Australia, have recognized that this is a domestic crisis. We have been circumspect in our
comments on it, as have most other countries. The notable exception has been the Communist
regime in Peking which, under considerable suspicion of involvement in the abortive coup of last
September, has been aggressively outspoken and partisan about the in seeking to influence
openly the course of internal political developments within Indonesia. We, in this country ...
should take careful note of the light thrown on the conduct and motivation of Peking’s external
policies, including its readiness whole situation ever since. Peking has used its considerable
resources of propaganda to interfere in the domestic policies of other governments ...

Unfortunately, in Indonesia the past few months have also seen continuing deterioration of the

149 During the contact, two Australian soldiers were wounded, one later died of wounds. Dennis and Grey,
Emergency and Confrontation, pp.292-4, 338.

1% For example, Cablegram 7, Shann to Canberra, 6 January 1966, PM file 65/6674 Part 2, CRS
A1209/85, NAA. See also Mochtar Lubis, ‘Report from Indonesia’, Current Affairs Bulletin, Volume 14,
1 January 1968, pp.42-8.

151 DEA Minute, First Assistant Secretary to Minister, 18 May 1966, DEA file 752/2/2 Part 5, CRS
A1838/2, NAA. For further detail of the domestic changes in Indonesia during this period, see Hal Hill,
The Indonesian Economy Since 1966: South East Asia’s Emerging Giant, Cambridge University Press,
Melbourne, 1996, pp.1-8.

12 «Working Paper on Indonesia’, 25 August 1966, DEA file 3034/10/1 Part 28, CRS A1838/280, NAA.
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economic situation, with the erosion of capital assets, the running down of foreign exchange and

accumulation of debts, problems of credit and stagnating production.'*

In the following week he was able to inform his Cabinet colleagues that ‘effective
power’ was now in the hands of ‘General Suharto and his associates’.'>* Suharto had
showed political skills in confronting President Sukarno indirectly, in the non-personal
way of a ‘true and patient Javanese’. He sanctioned the removal of the PKI’s influence
in a manner that was ‘not always peaceful’; he endured the activities of the President
who was attempting to re-gather political authority; he waited while Sukarno’s
presidential authority diminished through Sukarno’s ‘flirting with the PKI’, his refusal
to ban the PKI, and his ‘possible involvement in the events of 30 September [which]
were taking their toll on his reputation’. Suharto and Sukarno shared common mystical
inclinations; and Suharto became identified with the Javanese hero, Wrekudara the
warrior, who preferred to walk to battle rather than ride in a chariot.' Like Wrekudara,
Suharto seemed unafraid of the time element in human affairs; he used time to diminish
the power of the leader, whilst ‘preserving national unity’ in a diverse culture that the
President had come to represent. ‘How [does one] isolate and sustain a portion of a
nation’s identity and obliterate the remainder?’ one journalist queried. Suharto was
dealing with an Indonesia that remained ‘a difficult and touchy animal, still sensitive to
past attitudes and national, political and cultural conditioning’.'”® The Indonesian
Cabinet meeting at the Presidential Palace on 11 March 1966 became the time and place
when the President finally commissioned Suharto ‘to take all measures considered
necessary to guarantee security, calm and stability of the government and the
revolution’.””” While Sukarno nominally remained president, 11 March 1966 saw the
end of Guided Democracy, the end of the Sukarno regime, and the beginning of the New

Order period.

Hasluck dutifully reported to Parliament, forever judicious in his prognosis:

153 Ministerial Statement, CPD, House of Representatives, Volume 50, 10 March 1966, pp.172-82; CNIA,
Volume 37, March 1966, pp.122, 132-5.

14 Cabinet Decision 86, ‘Indonesia- Without Memorandum’, 15 March 1966, CS file C1943, CRS
A4940/1, NAA.

155 «Suharto — the patient man of Jakarta’, The Australian, 14 March 1967, p.9.

136 peter Hastings, ‘Indonesia — what now?’, The Australian, 20 September 1966, p.11. See also Murray
Marder, ‘Indonesian policy also standing trial’, The Australian, 5 October 1966, p.5.
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The recent events in Indonesia have ... a conclusion and I think it is a little early for us to make
any pronouncements about the nature of change or the possible outcome. [ would make only two
or three simple points. The first is that all the published statements, appeals or declarations made
by the new Government have still been made in the name of President Sukarno who, in terms of
these announcements, is still the effective head of power in Indonesia. Secondly, the
announcements have called on General Suharto to protect the Indonesian revolution. They have
affirmed or reaffirmed the views that have been expressed by President Sukarno for some time
about the maintenance of what the Indonesians describe as anti-colonialism. There has been no
indication of any intention to diminish or end the attempts to crush Malaysia ... There is a strong
anti-Communist element in this change. The Indonesian Communist Party, or PKI, has been
banned and other political parties have been warned not to admit to their ranks former members
of that Party ... Another point that I would make is that the public pronouncements of the new
Government have also admitted the seriousness of the internal economic situation in Indonesia
and have shown some sort of intention to try to deal more resolutely with that problem."*®
On the issue of the ending of Confrontation, Hasluck counseled ‘against drawing too
readily any conclusions about the external aims of the Indonesian Government’,
although there were some in the Australian Ministry who concluded that ‘Indonesia is
likely to refrain from active Confrontation for some months’."*> Hasluck still remained
cautious, unsure of the intentions of the new leadership while Sukarno’s influence, as
Head of State, was difficult to evaluate.'® Therefore, in Hasluck’s view, it would be
safer to continue to play the ‘waiting game’ until events in Jakarta provided more

clarity.'®’

Later, in April 1966 during his farewell call with Suharto, Shann was assured that

Confrontation would end ‘as soon as practicable’.'®* Yet Indonesian statements during

17 Crouch described the day’s events as ‘the disguised coup of 11 March’, in Crouch, The Army and
Politics in Indonesia (revised edition), pp.190-1. See also Parsons, South East Asian Days, p.63 and
Schwarz, A Nation in Waiting, p.26.

158 Ministerial Statement, CPD, House of Representatives, Volume 50, 17 March 1966, p.351.

159 Ibid. Howson’s diary entry, 28 November 1965, Aitkin, The Howson Diaries, p.189. Howson noted
that ‘if a diversion is required to stop peasants thinking of their own troubles, anti-Chinese is more likely.
Moslems could come out on top with the army’.

10 In formal terms, the struggle for power between Sukarno and Suharto continued for almost 18 months
until the People’s Consultative Assembly (MPR) removed Sukarno from the presidency in March 1967.
He remained under house arrest until he died in 1970. See Kingsbury, The Politics of Indonesia, pp.65-7.
' Hasluck had been warned by his department to be cautious about the intentions of the Indonesian army
‘which quickly fell into corruption when it was given control of the Dutch estates’. ‘If Malik were in
control we could have some confidence ... But one Malik does not make a regime’. ‘Working Paper on
Indonesia’, 25 August 1966, DEA file 3034/10/1 Part 28, CRS A1838/280, NAA.

12 Interview Sir Keith Shann, 1985, Oral TRC 1857, Oral History Section, NLA, p.201. Shann was
replaced by H. M. Loveday who remained in the appointment until 7 March 1969.
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April and May showed little departure from the previous rhetoric on Confrontation.'®?

Indonesian military activities in Borneo continued intermittently, while the six meetings
between Malaysia and Indonesian officials, sometimes secretly held, eventually led to
the Razak-Malik Bangkok Accord and to the end of Confrontation on 11 August
1966.'** Hasluck cabled Holt from Jakarta that ‘the formal ending of Confrontation this
week ... may well be a prelude to Malaysian and Indonesian friendship, perhaps even an
emotional closeness’. He also reported that ‘perhaps the most hopeful fact is that the
break with Peking is complete’ although ‘politically [the Indonesians] have undergone
no change of the semi-mystical and basically undemocratic ideas’. Hasluck suggested
that the armed forces will certainly be relied upon for political stability ‘for some time to
come’ and ‘this factor as well as vested interests means that one political measure they
will not undertake will be the cutting down of military expenditure’. Hasluck also
reported that Suharto did not want the Australian Prime Minister to visit Indonesia in the

current circumstanc:es.165

On his return to Australia, Hasluck accounted the success of the Bangkok Accord and
declared that the Accord contained important elements anticipated in September 1965: a

face-saving settlement involving ‘the promise of an eventual act of reascertainment in

Sabah and Sarawak’, and a ‘measure of Indonesian victory’.“"6 He opined that

Indonesia’s future as a viable nation is ‘in peril unless there is considerable

improvement ... in creating an effective government and economy ... A new Cabinet
> 167

Submission on economic aid to Indonesia would soon be lodged for discussion

'> On 17 May 1966, Foreign Minister Malik ‘chose an interview’ with Radio Australia to signal the New
Order was ready to end Confrontation. Cablegram 504, Canberra to selected posts, 19 May 1966, DEA
file JA1966/05T, CRS A6364/4, NAA. See also Inglis, This is the ABC, p.265.

1% Chin Kin Wah, The Defence of Malaysia and Singapore — The transformation of a security system
1957-1971, pp.119-20. The terms of the agreement remained secret, pending the reaffirmation of the
peoples of Sabah and Sarawak, see Cablegram 837, Bangkok to Canberra, 1 June 1966, DEA file
3006/4/7, CRS A1838/227, NAA. Peter Howson wrote in his diary on 1 May 1965 that ‘Confrontation is
decreasing in intensity’, Aitkin, The Howson Diaries, p.219.

19> Hasluck fortuitously visited Jakarta from 8-10 August to meet with Adam Malik and was briefed on
the success of the Bangkok Accord. Holt had already visited South Vietnam, Thailand, Malaysia and
Singapore in the April/May 1966 period and had sought an invitation to visit Indonesia to complete visits
to South East Asia. Cablegram 974, Hasluck to Holt, 10 August 1966, PM file 66/7507, CRS A1209/39;
and Summary Record of Meeting Hasluck and Malik, 9 August 1966, DEA file 3034/10/1 Part 28, CRS
A1838/280, NAA.

1% Briefing Paper, ‘Likely Political Developments in Indonesia in the Event of Sukarno’s Death within
the Next Few Weeks’, 26 September 1965, DEA 3034/10/1 Part 26, CRS A1838/280, NAA.

'7 penscript Notes on Cabinet meeting, 15 March 1966, CS file C4095, CRS A4940/1, NAA. The
Submission was developed in accordance with the short-term policy paper of November 1965. Cabinet
Submission 215, ‘Aid to Indonesia’, 26 May 1966, CS file C4095, CRS A4940/1, NAA.
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There were, however, signs that Indonesian New Order politics, like a shadow play,
remained the child of duality and ambiguity. Secretary to the Department of Defence,
Sir Edwin Hicks, briefed British officials that Indonesia was ‘badly in need of economic
assistance’. ‘They might receive $US500m from exports but needed $US650m to
balance their budget’; Indonesia needed ‘food — some 250 000 tons of rice within the
next few months and an equivalent amount for 1967: of this they had about 70 000 tons
in sight’. Indonesia needed wealthy friends ‘who were prepared to act surreptitiously;
any open sign of Western support would be disastrous for the new regime’.'®®
Ambiguity remained in spite of the need to address more forthrightly those economic
circumstances that could weaken the cohesion of the republic. Holt was briefed that
Australia should:

continue to maintain credible defence associations with Malaysia and Singapore and that we will
at the same time maintain a vigorous policy of friendship towards Indonesia. The two prongs of
this approach are necessary if we are to ensure that the situation does not lapse back to
confrontation ... Indonesia is facing a very critical time. We have an anti-Communist
Government, somewhat corrupt and slowly being discredited by the aftermath of economic

mismanagement of the Sukarno regime.'®

The end of Confrontation established the political circumstances in which the Australian
government could now assist in constructing social and economic aid programs to
bolster Indonesia’s national cohesion. Indonesia’s national cohesion remained
important to regional stability; regional stability promoted regional security; and
regional security underpinned Australia’s forward defence strategy. Australian security
thinking, however, acknowledged that a forward defence strategy made little sense if

application of the strategy did not include United States and British military support.

BRITISH WITHDRAWAL EAST OF SUEZ

The provisional decision by the newly elected Wilson Labour government to cut
planned defence expenditure in the 1969-70 period from £2400 million to £2000 million
resulted in the decision to reduce Britain’s military role in Asia. The subsequent British

Defence White Papers of 1965 and 1966 identified the scale of commitments ‘East of

168 Secretary of Defence Sir Edwin Hicks’ briefing to the British Chiefs of Staff Committee on 19 April
1966, DEA file 287/3/22 Part 3, CRS A1838, NAA.

1%Undated Briefing Note to Holt on Joint Submission No 8, ‘Australia’s Role in Asian Security’, August
1966, CS file C4626, CRS A4940/1, NAA.
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Suez’ as unaffordable within the context of the target figure of £2000 million. Defence
expenditure for the Malaysian-Singapore region, including the British Far East Fleet,
accounted for an annual budget of £255 million of which over a third was paid in
foreign exchange. The net annual saving would only be £5 million once Confrontation
ended. The only conclusion that could be made was for Britain to withdraw all rather
than a part of its total military force from the area if other arrangements or savings could

not be found.'”

Defence Minister Healey’s visit to Canberra in early February 1966 did little to clarify
Britain’s plans. The Australian Cabinet was first alerted to doubts on future British
intentions in 1962.""" The general proposal was confirmed in discussions between
Wilson and Menzies in July 1965 and from subsequent correspondence between the two
prime ministers in September 1965. More detail became available from British
briefings at the Pentagon in December 1965."7* Menzies’ initial reaction was somewhat
strident and forthright at Wilson’s intimation of a British withdrawal. He protested that
Britain was now ‘acceding to’ most of Indonesia’s prime Confrontation objectives: to
remove foreign military ‘bases from the area’, diffuse British influence and ‘to restore
Sabah and Sarawak to isolation’.'”> Wilson did not seek to counter Menzies’ criticism,
preferring to rely on Healey’s visit to allay Australian suspicions; Healey’s main task
was to outline to Australia and New Zealand the preliminary ideas of the British defence
review that projected force reductions from 1970. The major assumption to the
projected economies was the ending of Confrontation by 1970, which would provide the
justification of the reduction in the additional effort no longer required in the post-

Confrontation period. The remaining forces, though smaller and well equipped, could

170 This exacerbated Britain’s balance of payments problems. Gross military expenditure overseas,
including defence aid, was running at about| 350 million a year, or nearly half of the established 1964
deficit on current and capital accounts. P. Darby, ‘East of Suez Reassessed’ in J. Baylis (Editor), British
Defence Policy in a Changing World, Croom Helm, London, 1977, pp.286-7.

""" This point is discussed in Cabinet Submission 107, ‘Strategic Basis of Australian Defence Policy-
1971°, 19 May 1971, CS file C470 Part 2, CRS A5619, NAA, p.1.

172 Darby, ‘East of Suez’, p.286. Sce also Letter, Wilson to Menzies, 25 September 1965 in which detail
of July 1965 discussions are contained, and Cabinet Submission 283, ‘British Presence in South East
Asia’, 24 May 1967, PM file C4279, CRS A4940/1, Cabinet Decision 3(FAD), ‘British Defence Review-
Without Memorandum’, 26 January 1966, PM file C4275, CRS A4941/2; and Cabinet Decision 33(FAD),
‘British Defence Review-Without Memorandum’, 30 January 1966, PM file C4279, CRS A4941/2, NAA.
13  etter, Menzies to Wilson, 3 September 1965, DEA file TS3006/10/4/1 Part 1, CRS A1838/346, NAA.
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be deployed quickly from or through its operational base to carry out Britain’s South

East Asian commitments.'”*

Healey’s reaffirmation of Britain’s commitments was ‘noted with satisfaction’, but
neither Australia nor New Zealand ‘were enthused’ when Healey raised the possibility
of establishing a base in Australia to replace the one in Singapore. No substantive
results emerged from the discussions, although the ‘alarm bells were ringing’ for the
Australian Cabinet. Ministers stressed ‘very strongly the need for a continued British
presence’, and the bases in Malaysia and Singapore ‘in which we share and to which we
have made substantial contribution, should be retained for as long as possible’.'”> From
the Australian viewpoint, ‘the sensitive proposition to have British forces in Australia’
while Australian troops were deployed in Vietnam and Malaysia, presented political
difficulties for the government. Also, having a ‘fall-back’ base in Australia would
militate against the forward defence strategy, even were the British to remain committed
to the use of an Australian base.'’”® The proposition of establishing a British base in
Australia had the positive effect of indicating to both Australia and New Zealand that
Britain intended to withdraw from Singapore as soon as the end of Confrontation
permitted. The timeframe for withdrawal and to where would not be resolved until late
1967. At least defence planners in Australia were now in a position to review
Australia’s defence policies, knowing that Britain could not be relied upon to participate
in an ongoing forward defence strategy. In November 1965 during the crisis period of
the attempted coup, the Defence Committee considered for the first time a new strategic
appreciation and intelligence assessment based on a possible British withdrawal. The

appreciation calculated that British forces would remain in Singapore for at least ‘three

17 ‘Defence Talks in Australia Begin’, The Times, 2 February 1966, p.11. See also H. Wilson, The
Labour Government 1964-1970: A Personal Record, Weidenfeld and Nicolson, London, 1971, pp.130-1,
212,296-7.

175 Ministerial Statement, CPD, House of Representatives, Volume 50, 8 March 1966, p.24. It was the
impression of Crossman who was a Cabinet Minister at the time that the British Defence Committee
favoured withdrawal from Singapore in 1970, and an alternative base in Australia was not seriously
considered. See R. Crossman, The Diaries of a Cabinet Minister, Hamilton and Cape, London, 1975,
Volume 1, p.456.

6 Chin Kin Wah, The Defence of Malaysia and Singapore — The transformation of a security system
1957-1971, p.129.
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>

years’, after which Australia would be forced to ‘change towards a “fortress Australia’
s 177

policy’.

THE FUTURE

The end of Confrontation not only signalled the retirement of British power in the
region, but also precipitated strategic assessments on how long Australia could continue
to conduct a forward defence strategy.'’® The United States’ commitment to the defence
of South East Asia was recognized now to be even more critical to Australia’s defence
posture, not just for the present but also for the period of transition to a new defence
strategy in which the ANZUS Treaty should continue to play a significant part.'”
Moreover, the government was reminded of the significance of sustaining the American
effort in Vietnam and set about more determinedly to encourage the American
commitment.'® The linkages with Indonesia were equally important; Indonesia’s future
contribution was critical, and its attitude to the permanent deployment of Australian
forces in the Malaysia-Singapore area remained uncertain while the New Order
government unfolded its policies. For that reason Australia’s military capabilities had to
remain strong in comparative terms with Indonesia’s while, at the same time, political
and other initiatives were undertaken to induce and build friendly relations with

Indonesia. Shann had warned Canberra earlier:
We must never forget that Indonesia is our special foreign relations problem, that no other
country can have quite the same perspective on Indonesia’s troubles and future as we have, and
that therefore we must seek to devise, at the very least, means of neutralizing Indonesia as a

potential threat to our security.'™'

""" Note to file, 15 October 1965, CS file C3640, CRS A4940/1, NAA. See also, Peter Howson’s diary
entry, 14 October 1965, Aitkin, The Howson Diaries, p.179. Howson, as Minister for Air, mused that ‘a
fortress Australia’ means ‘a swing towards more money for air and navy — and less for the army’.

'8 This was not the first time that the forward defence policy was questioned. In 1963 Tange offered
contrary advice on the Defence Committee’s deliberations of the 1962 Defence Outlook which had
acknowledged the benefits of a forward defence policy. He described the policy as ‘fragile’, noting that
dependency on the United States as the basis of a strategic security policy was not viable. Undated paper
CS file C3640, CRS A4940/1, NAA.

' Interview Sir Allen Fairhall, 24 July 2000.

"% This is a continuing theme used by Australian ministers throughout 1966-7. See, for example,
Cablegram 372, Hasluck to Holt, 20 April 1967, CS file C4626, CRS A4940/1, NAA; and DEA Briefing
Note, 27 September 1967, CS file C4626, CRS A4940/1, NAA. In 1964 the idea of reciprocity between
Australia's military commitment to South Vietnam for future American military support against
Indonesian expansionism, as noted by Pemberton, seemed more relevant after the attempted coup.

181 « Annual Report January — December 1965°, 10 February 1966, DEA file 3034/10/21 Part 21, CRS
A1838/321, NAA.

3
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In the fashion of a reasoned security policy, based on ‘principle and practical interest’,
the Australian government formulated a response to Confrontation. The dual objectives,
to support the federation of Malaysia while maintaining ‘firm and friendly’ relations
with Indonesia, could not have been sustained without Indonesia’s policy of
differentiation. Importantly, the September attempted coup reinforced government
acceptance of Indonesia’s stability to Australia’s security and that Indonesia was

Australia’s ‘special foreign relations problem’.'®

The emergence of an anti-communist ruling elite in Jakarta gave rise to new and
opportunistic circumstances in which Australia’s self interests were to predominate -
circumstances that compelled Australia to take a more independent foreign policy line
and to place its security interests at the centre of its future relationship with Indonesia in
which these interests outweighed Indonesian human rights abuses. The government and
Hasluck were cognizant of these outcomes; Hasluck had already instructed his
department to accelerate options for economic cooperation to foster the New Order
regime; and military cooperation would follow. The question for the government,
nonetheless, lingered - could Australia take advantage of Indonesia’s apparent policy of
differentiation and promote a lasting security relationship between such unequal

neighbours?

182 gee for example, Cabinet Decision 675, ‘Military Support for Malaysia’, 5 March 1963, CS file
C3640, CRS A4940/1, NAA.
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CHAPTER 2

‘PUTTING OUR TOE ... INTO DEEP WATER’:
ECONOMIC AND DEFENCE COOPERATION 1966-1972

A NEW BEGINNING

In August 1966 the Department of External Affairs presented Hasluck with guidelines for
developing relations with Indonesia in the post-coup period.! In the department’s view,
Indonesia’s future regional role remained unclear; it was feared that Indonesia could ‘take
an assertive interest in what goes on in the region’, eventually establishing some form of
regional hegemony. Ambassador Harold Loveday had reported that Indonesia was not
presently ‘rushing into questions of regional arrangements and regional security’, although
it was known that Malik had discussed the moribund nature of Malphilindo and the
Association of Southeast Asia (ASA) with the foreign ministers of Thailand and the
Philippines, and suggested that it was necessary to ‘get away from organizations’ that were
based ‘on anti-west or anti-east ideologies’. He believed that ‘something else was needed’.?
The Defence Committee concluded that Australia would have to look for ‘ways and means
of taking care of Indonesia’s undoubted intention to “cut a figure” in the region’.” The
Defence Committee also anticipated that Indonesia would use its diplomatic contacts, and
the Malay racial, language and religious affinity to influence the ‘Malay world’; therefore,

future political resonance between Indonesia and Malaysia could not be discounted.*

! “Working Paper on Indonesia’, 25 August 1966, DEA file 3034/10/1, CRS A1938/280 Part 28, NAA.

? Harold Loveday replaced Shann and remained in the appointment until 7 March 1969.

3 Defence Committee Brief for Quadripartite Talks on Defence of South-East Asia, 20 June 1966, DEA file
287/3/26, CRS A1945/37. See also Cablegram 762, Loveday to Canberra, 24 July 1966, DEA file JA1966/10,
CRS A6364/4, NAA. Malik also raised the subject with Singaporean officials in August 1966, see Cablegram
966, Singapore to selected posts, 9 August 1966, DEA file JA1966/05T, CRS A6366/4, NAA.

* ‘Working Paper on Indonesia’, 25 August 1966, DEA file 3034/10/1, CRS A1938/280 Part 28, NAA. Two
months after the end of Confrontation, Indonesia and Malaysia agreed to set up a Defence and Security Joint
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The Defence Committee was also doubtful whether the ‘destructive character of the
Indonesian revolution with its anti-Western and anti-progressive characteristics’ had run its
course. Memories of the August 1963 Maphilindo declaration remained: ‘Foreign bases -
temporary in nature - should not be allowed to be used directly or indirectly to subvert the
national independence of any of the three countries’, and ‘the three countries will abstain
from the use of arrangements of collective defence to serve the particular interests of the
big powers’. The future of bases in Malaysia and Singapore, the role of British forces in or
staging through the region, and the Australian forward defence strategy could not
reasonably be addressed without the knowledge of Indonesia’s regional intent. The

Defence Committee noted:

What interests us most is that countries of the region develop a healthy and progressive nationalism
which gives them resilience and the will to maintain themselves against subversion and pressures.
This is more important than building a military alliance in which Indonesia is a prominent and

uncertain member.’

An Indonesian move into a significant security relationship with its neighbours might not
be in Australia’s interests. Should Australia assume a separate national role ‘in building
contacts with the Indonesian military’? How should Australia influence security thinking in
the army-dominated New Order government? Perhaps Australia might also need to
consider joining a ‘regional body both to balance Indonesia and to work with her’.® These
were the major issues, which attracted the attention of the Defence Committee. Spender
had earlier identified the importance of Indonesia to regional security and economic well-
being; and Indonesia’s centrality to any form of regionalism defined the means and an end-
point in security policy-making for the Australian government. Hasluck had also noted that
in the post-coup period opportunities now existed to define future security bilateral

arrangements with Indonesia.

Commission to counter communist insurgency in Borneo through joint patrols. ‘Indonesia, Malaysia to fight
as one’, The Australian, 18 August 1966, p.7.

5 Defence Committee Brief to Cabinet on ‘Quadripartite Talks on Defence of South East Asia’, 20 June 1966,
DEA file 287/3/26, CRS A1945/37, NAA.

S Ibid.
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For the Department of External Affairs, Indonesian domestic issues remained critical to the
development of bilateral relations. In the immediate period, decisions needed to be made
on what the structure of ‘government and administration was preferred for Indonesia’. At
present, ‘the senior Army leadership wants the Army’s role to be that of “guardian of the
revolution”, which meant that the Indonesian army would watch over and protect the
nation’s political evolution, and ‘take part in the shaping of national policies, but [would]
refrain from taking absolute power’.” Economic success was also considered critical while
political power in Jakarta was in the balance. The manner in which the ruling elite
consolidated its power and managed its international responsibilities was perceived to be

open to influence by the selective use of international and bilateral aid programs:

The [Indonesian] government has great problems in making the economy responsive to central policy
and, indeed, great problems in raising receipts for its essential business ... we may have to think of
aid for Indonesia in political terms, in terms of supporting and sustaining the people we want to help,
rather than in terms of producing a stronger economy and getting measurable economic
improvement. The decision which faces countries like the United States and Australia may be how
much we are prepared to put into Indonesia in order to keep things going and to encourage the people
now trying to make something of the country. If they should fail and Indonesia falls into further

economic decline and internal chaos, this outcome would be, at the least, a negative victory for

: 8
communism.

Aid, the department argued, should be used as leverage, as a restraining effect on
Indonesia’s external conduct and to rebuild bilateral confidence. Australia and Indonesia
‘have come through a long and difficult testing-time over West Irian and Confrontation’.
Each wanted to ‘keep a useful relationship going and neither had impaired the basis of
friendship through racial animosity nor other hostility’. Australian and Indonesia were two
unequal neighbours, 11.5 million Australians compared with 110 million Indonesians, a
developed nation and a developing nation, an economy in growth and an economy in
despair, countries of different culture and land size. Both governments, however, now
shared a common desire for an anti-communist region.” Economic assistance would carry

elements of friendship, and friendship could also grow through an increasing number of

7 “Working Paper on Indonesia’, 25 August 1966, DEA file 3034/10/1, CRS A1938/280 Part 28, NAA.
8 Ibid.
® Ibid.
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Australians who began to venture across the Arafura Sea to experience a different culture,
thus offering an additional conjunction in building a fresh relationship.'® Hasluck had
already endorsed a range of measures that encompassed the broader brush of ‘community
of interests’, of commercial relations, student exchanges, cultural visits, informal visits by
senior Australian experts and officials ‘passing through’ Jakarta, a layered program based
on the ‘free exchange of peoples, ideas and skills’.'" Nonetheless, Cabinet recognized and
accepted that economic circumstances in Indonesia rendered the best opportunities to

influence the workings of the New Order government.

ECONOMIC COOPERATION

After 20 years of President Sukarno’s rule, the Indonesian economy had degenerated into a
‘basket case’ through ‘ever increasing economic mismanagement’ that had brought ‘a
degree of economic breakdown with few parallels in modern history’.'? Indonesia in 1966
was characterized as the ‘chronic dropout’, ‘the number one failure among the major
underdeveloped countries’, and with ‘little prospect of rapid economic growth’."
Economic performance had accelerated social decline: the contrast between town and

countryside and the rich and poor had sharpened; real wages had ‘fallen heavily’; inflation

' Robison wrote that tourism between the two countries grew during the 1970s and 1980s. While this is true,
the latter 1960s provided the foundation for the growth in air routes to Indonesia. Richard Robison, ‘From
Fragility to unity’, in Idris F. Sulaiman et al., (Editors), Bridging the Arafura Sea: Australia-Indonesia
Relations in Prosperity and Adversity, Development Issues Number Ten, National Centre for Development
Studies, The Australian National University, Asia Pacific Press, Canberra, 1998, p.43. For detail on the first
Air Services Agreement between Australia and Indonesia, see Joint Communiqué, Minister for Civil Aviation
and Indonesian Minister for Communications, 7 March 1968, CN/4, Volume 40, February 1968, p.87. For
detail on diplomatic activities to improve QANTAS landing rights, see folios in DEA file 716/51/1/1/1 Part 6,
CRS A1838/275, NAA and John Stackhouse, ...from the dawn of aviation — The Qantas Story 1920-1995,
Focus Publishing, Double Bay, 1995, pp.128-34.

"' The Australia/Indonesia Friendship Association resumed its activities with its first meeting in Jakarta on 19
October 1966, the results of which are detailed in Cablegram 1359, Jakarta to Canberra, 19 October 1966,
DEA file JA1966/10, CRS A6364/4, NAA. The Australian Puppet Theatre, the Australian Soccer team and
Australian junior tennis teams visited Indonesia during 1967-68. Official Australian visitors to Indonesia
increased from 10 in 1965 to 111 in 1966; DEA file 3034/10/21 Part 2, CRS A1838/2. See also ‘Working
Paper on Indonesia’, 25 August 1966, DEA file 3034/10/1, CRS A1938/280 Part 28, NAA; ‘Annual Report
1966°, 16 May 1967, DEA file 3034/10/21 Part 1, CRS A1838/321; and ‘Annual Report, 1% July 1967 — 30™
June 1968’, DEA file 3034/10/1 Part 30, CRS A1838/280, NAA.

12 J. Panglaykin and H.-W. Arndt, ‘Survey of Recent Developments’, Bulletin of Indonesian Economic Studies
(BIES), Volume 4, 1966, p.1. See also Hal Hill, The Indonesian Economy Since 1966 — Southeast Asia’s
Emerging Giant, Cambridge University Press, Cambridge, 1996, pp.1-4; and H.W. Arndt, The Indonesian
Economy. Collected Papers, Chopmen Publishers, Singapore, 1984, pp.28-9.

1 G. Myrdal, Asian Drama — An Inquiry into the Poverty of Nations, Penguin, Harmondsworth, 1968, p.489.
See also C. Geertz, Agricultural Involution, University of California Press, Berkley, 1963, p.ix.
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had jumped from 135 per cent in 1964 to 594 per cent in 1965; money supply increased
markedly as the ‘galloping budget deficit’ was being financed by the printing of money;
and the lack of foreign reserves limited the Indonesian government’s capacity to buy rice
abroad.'*  Self-sufficiency in the basic necessities had not been achieved within the three-
year target, set in the context of the failed eight-year plan that had been devised in 1960.
The extent of the failure to acquire self-sufficiency in rice and clothing can be illustrated by
the mark-down in the respective targets of the eight-year plan: 115 kilograms and 15 metres
per capita were reduced to 80 kilograms and 12 metres; and as the economy deteriorated

further, the targets were abandoned."”

The decline of the Indonesian economy was exacerbated by the consequences of the three
major phases of President Sukarno’s supernationalism. In 1957 the seizure of Dutch
property and the expulsion of some 300 000 Dutch citizens deprived Indonesia of skilled
managers and technicians; in 1962 mass mobilization was introduced to facilitate an
invasion of West New Guinea, and military equipment for the invasion was purchased from
the Soviet Union through credits totaling nearly $US1500 million; and the declaration of
Confrontation against Malaysia ruptured Indonesia’s international trade, increasing the
pressure on export earnings and its balance of payments.'® In Hasluck’s view, the social
effects of a continuing economic ‘basket case’ would only accentuate the deep divisions
within Indonesian society. Those divisions of religion, economic well-being, class and
politics, which seemed to have contributed to the violence in the post-coup period, could
only lead to further political tensions and a break-down of the social order if not

appropriately addressed. 17

" Information pertaining to the statistical status of Indonesia is detailed from Report of the Bank of Indonesia
for the Financial Years 1960-19635, Jakarta, 1967; J.A.C. Mackie, (Editor), Indonesia: The Making of a
Nation, Indonesia: Australian Perspectives, Volume 2, Research School of Pacific Studies, Australian
National University, Canberra, 1980, pp.669-84; and Stanley Kamow, ‘Cleaning Up Sukarno’s Mess’, The
Australian, 20 May 1966, p.9.

1 Hill, The Indonesian Economy Since 1966, p.2.

' Details on the decline of the Indonesian economy are covered in J.A.C. Mackie, ‘The Indonesian Economy
1950-1963’, in B. Glassburner, (Editor), The Economy of Indonesia: Selected Readings, Cornell University
Press, Ithaca, 1964, pp.16-69; and T.K. Tan, (Editor), Sukarno’s Guided Democracy, Jacaranda Press,
Brisbane, 1967, in particular Chapter 1.

'7 John Bresnan, Managing Indonesia — The Modern Political Economy, Columbia University Press, New
York, 1993, pp.21-3.
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CABINET SUBMISSION 215 OF 26 MAY 1966

In June 1966 Cabinet’s discussion on economic assistance to Indonesia instituted the tone
and substance for the future relationship. The submission, prepared by the Department of
External Affairs with support from Treasury and the Department of Trade and Industry, was
developed on the assumptions that it was in Australia’s ‘national interests’ to see the new
elite ‘consolidated in power’, and the current anti-communist ‘favourable trend’
maintained. The submission noted that effective authority appeared to have settled
‘reasonably firmly’ in the hands of the triumvirate of General Suharto, the Sultan of
Jogjakarta and Adam Malik; and the triumvirate had privately indicated that Confrontation
would soon be concluded after which Indonesia would rejoin the United Nations and
‘return to international respectability’.'* The submission acknowledged the fragility of the

New Order government:
It can doubtless be argued with some cogency that it is still premature to be embarking on the
planning of large-scale economic assistance to Indonesia; that Indonesia’s lamentable record will not
warrant the degree of confidence that is implicit in an attempt to redeem it from chaos until we are
certain that it is prepared to put forth its own efforts in response; that there is still room for
backsliding and that we cannot yet be sure, for instance, that the Indonesian leaders want to bring
Confrontation to an end except on their own terms ... and there is good warrant for believing that an
early indication to Indonesia’s leaders that we want to help them will itself in turn help to consolidate
their authority. The process of recovery is in any event likely to be slow and painful, and there will
be ample time in which to accommodate ourselves to adverse political developments inside

Indonesia."’

Cabinet accepted that aid policy would remain subordinate to the overall diplomatic goals
of promoting more friendly relations with the Suharto government and recognized that

Australian efforts in comparative terms would seem insignificant to the magnitude of aid

20

from Japan and the United States.” Australia, however, could develop a comprehensive

'® Indonesia abruptly left the United Nations in 1965 in protest against the election of Malaysia to the Security
Council and resumed its seat in the General Assembly on 29 September 1966. ‘Malik takes seat in UN over
shouts from gallery’, The Australian, 30 September 1966, p.5.

19 Cabinet Submission 215, ‘Aid to Indonesia’, 26 May 1966, CS file C4095, CRS A4940/1, NAA.

20 The terms, ‘aid’ and ‘development’ are accepted as normative terms. ‘Development’ is used to describe
projects, programs and plans to improve the standard of living in poorer countries. Similarly, ‘aid’ refers to
the external assistance provided to assist development. See D. Goldsworthy, ¢Analysing Theories of
Development’, Working Paper Number 12, Centre for South East Asian Studies, Monash University,
Melbourne, 1977. For detail on international aid to Indonesia, see T. Hayter, Aid as Imperialism, Penguin,
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and worthwhile package of assistance that confirmed its sincerity by targeting the three
major areas of economic assistance: debt relief, long-term rehabilitation, and early ad hoc

. 2
assistance. !

Debt Relief

The New Order government had already taken the initiative to address short-term debt by
embarking on a series of bilateral consultations with its creditors. Indonesian indebtedness
totaled some $US2500 million of which over half was owed to the Soviet Union and other
Eastern European countries, and the remainder was spread among West Germany, France,
the United States, Japan, Britain and the Netherlands.?* It was anticipated that a meeting or
meetings of the creditors would be convened and chaired by an individual government, to
reconcile competing demands and to achieve a new pattern of debt repayment that would
ease Indonesia’s present burden. It was also expected, particularly by the United States and
Japan, that the government which accepted the role of coordinating arrangements for the
rescheduling of debt should continue ‘to carry on as chair of a continuing consortium with
responsibility for the long-term rehabilitation’ of the Indonesian economy. The United
States State Department suggested that Australia, as a friend of Indonesia with a direct
interest in its economic recovery and not one of its creditors, should accept the role and
initiate a meeting of creditors. Foreign Minister Malik supported the American suggestion,
however, attached little ‘urgency to the convening of the creditors’ group’ until Indonesia

had completed bilateral discussions with its creditors.”

Hamondsworth, 1971; and H.B. Chenery et al., ‘The Effectiveness of Foreign Assistance’, in Towards a
Strategy of Development, Rotterdam University Press, Rotterdam, 1967, pp.11, 14-6.

21 Cabinet Submission 215, ‘Aid to Indonesia’, 26 May 1966, CS file C4095, CRS A4940/1, NAA.

22 Debt had been accumulating over the last eight years through credits and large loans mainly for armaments
and prestige projects. By March 1966 Indonesia had defaulted on overseas debt repayments to the order of
some $US240 million, and further repayments for 1966 totaled some $US500 million. At this time, Indonesia
had no foreign exchange reserves. Ibid

% Japan canvassed the problem with other governments but was not prepared to take on a long-term role of
chair; the United States preferred to stay in the ‘background’; the Netherlands finally accepted the chair of the
consortium, and Japan hosted the first meeting of the creditors in Tokyo. Cablegram 493, Canberra to
selected posts, 17 May 1966 and Cablegram 552, Canberra to Jakarta, 3 June 1966, Cablegram 590, Canberra
to Jakarta, 11 June 1966, in DEA file JA1966/05T, CRS A6366/4, NAA; John Bresnan, Managing Indonesia
_ The Modern Political Economy, pp. 60-1, 63-85; and Philip J. Eldridge, Indonesia and Australia: The
Politics of Aid and Development Since 1966, Development Studies Centre Monograph Number 18, The
Australian National University, Canberra, 1979.
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Cabinet discussion initially focused on the role of the chair. If the suggestion, that
Australia takes the lead, ‘should gather support among the creditors it may prove difficult to

refuse’, the submission predicted. The role of chair did not sit well with Hasluck:
The suggestion is based on an assumption that an operation of this magnitude and complexity aimed
at the re-generation of the whole Indonesian economy is one that can best be launched and thereafter
co-ordinated by an individual government is open to question. I believe that it would be more
appropriate and more practical for the International Monetary Fund and the International Bank for
Reconstruction and Development to be associated in some way with any rescheduling operation from
the beginning and to continue to retain charge of any consortium or any other multinational
arrangement for long-term rehabilitation. I am aware that it may not fall strictly within the
competence of the IMF or the IBRD, and furthermore that Indonesia is not at present a member of
the Fund ... I consider that as a first step the Fund and the Bank should be consulted on the problem

and their views invited.**

Hasluck’s concerns were convincing, yet limited the influence that could otherwise be
generated from the position of chair. The opportunity of an active position of influence
satisfied the government’s desire to shape the new Indonesian government and its
administrative processes; and acceptance of Australia in the role of chair affirmed
Indonesian recognition of Australian goodwill, affording more opportunities to influence
domestic politics over a longer period. The immediate future was shaping as a period in
which Indonesia needed friends; how long this state of affairs would remain was unknown,
and in the current security environment Indonesia’s economic vulnerability was ripe for
exploitation. To be sure, the complexities and magnitude of the task were large but the role
of chair would bring together donor and creditor countries and expert groups in concert; this

would hardly have been as onerous as Haslusk argued, and in hindsight was probably not.”

The reluctance to involve Australia in a principal position confirmed a conservative
approach to the emerging bilateral relationship. There were concerns that any new program
of debt repayment would be ‘slow and painful’, and the image of Australia during this

burdensome period would not be enhanced were Australia to be seen by Indonesians to be

24 Cabinet Submission 215, ‘Aid to Indonesia’, 26 May 1966, CS file C4095, CRS A4940/1, NAA.
2 Ingrid Palmer, The Indonesian Economy Since 1965 — a Case Study of Political Economy, Frank Cass and
Company, London, 1978, p.27.
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so prominent in the process of debt collection.?®

It was more important, in Hasluck’s
reasoning, that Australia was seen as a friend and a sympathetic donor of assistance, with
the size and scope of assistance decided by the government and not influenced by
expectations of other governments. Additionally, Hasluck harboured doubt over the extent
of ‘effective and sustained self-help from the Indonesians themselves’; he was cognizant of
an earlier assessment that the Indonesian armed forces might not support future budgets,
which were unlikely to contain increases in military expenditure.”” Only the Indonesians
could undertake the measures that were required to halt inflation, to bring ‘foreign
exchange under proper government control, to reduce corruption’, and to encourage
‘efficiency in commercial and industrial enterprises’, particularly the agricultural estates on
which Indonesia would continue to depend heavily for its exports. Hasluck concluded that
Australia should not become involved because Indonesia might not prove able or capable of
satisfying debt rescheduled payments. Hasluck’s conservative course prevailed; Australia’s
role would only be based on the role of ‘friend’ to assist in lobbying creditors to delay and

reschedule debt, and to lobby donor countries to increase development assistance.?®

Loveday disagreed and cabled Hasluck that Australia should not become a bystander in

diplomatic activities that might eventually affect Australia’s strategic position:
I believe that on balance we could do more for our cause by participating in discussions than by
standing aloof ... decisions taken about Indonesia’s future, whether we participate or not, will be of
direct concern to us ... as measured from the strategic and political point of view. I think we would
be the losers to opt out of any part of an exercise the ultimate consequences of which will bear so

. : 29
heavily on our own interests.

Loveday’s views were not accepted, and Cabinet approved the submission and authorized

embassy staff in Washington to raise the future role for the IMF and IBRD with the United

*® Hasluck was proved correct; the rescheduled debt repayment program was agreed ‘on none-too-generous
terms’. See Palmer, The Indonesian Economy since 1965, p.28; Peter Hastings, ‘Getting Indonesia out of the
red’, The Australian, 1 May 1968, p.9. Gordon Freeth declared that the spreading of debt and interest
payments over the 1970s and 1980s ‘meant that Indonesia [owed] $A400 million more than it did before her
creditors deferred payment’. He added: “The political effects of such burdens and the dreary prospect of being
able to spend little of the welfare of the Indonesian people are serious’. Speech by the Minister for External
Affairs to the National Press Club, 16 May 1969, CNIA4, Volume 40, May 1969, p.239.

27 palmer argues that a tacit agreement did exist between Indonesian economists and Western creditors that no
significant reduction of military costs could be expected while the Indonesian armed forces pursued ‘their
mania’ over internal security. Palmer, The Indonesian Economy Since 1965, p.24.

28 Cablegram 974, Hasluck to Holt, 10 August 1966, PM file 66/7505, CRS A1209/39, NAA.
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States government. Cabinet also agreed that ‘it would seem useful ... to sound out both the
Bank and the Fund [through the United States] on their ideas for assisting the long-term
rehabilitation of the Indonesian economy’ once the debt rescheduling program was in
operation.®® Additionally, Cabinet authorized an intense diplomatic campaign to ensure

that Australia did not become the chair of the proposed consortium.’’

The Tokyo Conference

The Tokyo conference of creditors, held on 19-20 September 1966, made two important
decisions: agreement to ‘stand still’ on Indonesian debt until the end of 1967; and, the
provision of donor aid for a period of grace, to ‘carry Indonesia through to the middle of
1967°.3  This would allow the IMF to launch a ‘more detailed program of assistance’
which could be structured to take account of Suharto’s announcement of 1973 as the year
when Indonesia will have achieved ‘sufficient export earnings to allow substantial
repayments of foreign debt’.>> The government had successfully supported the involvement
of the IMF and IBRD; its special position of ‘friend’, and not creditor, permitted a
diplomatic freedom to negotiate on behalf of Indonesia that other countries were not able to
exploit. West Germany, for example, requested that Australia press the IMF to send
representatives to the Tokyo conference. Australian diplomatic activity also succeeded in

deflecting the convening responsibilities without enduring overt criticism.>*

2 Cablegram 869, Loveday to Canberra, 24 July 1966, DEA file JA 1966/04, CRS A6364/4, NAA.

30 See draft Cablegram to Washington, attached to Cabinet Decision 290, ‘Aid to Indonesia’, 1 June 1966,
DEA file 2036/5 Part 15, CRS A1838/287, NAA.

3! See, for example, Cablegram 743, Tokyo to Canberra, 10 June 1966; and Cablegram 590, Canberra to
selected posts, 11 June 1966, DEA file JA1966/05T, CRS A6366/4, NAA.

32 The United States, United Kingdom, the Netherlands, France West Germany, Japan and Italy attended, with
Australia and the IMF as observers. The group came to be known as the Paris club. The Soviet Union
refused to attend but later agreed to participate in the Inter-Governmental Group for Indonesia meetings. The
first emergency aid, offered by the Netherlands, had been extracted quid pro quo of compensation for the
earlier seizure of the assets of its nationals in 1957-8. Palmer, The Indonesian Economy Since 1965, p.28.
33410 to get together to help Indonesia’, The Australian, 22 July 1966, p.4. See also Cablegram 1174, Jakarta
to Canberra, 16 September 1966, and Brief to Hasluck of 25 September 1966, in PM file 62/817 Part 5, CRS
A1209/80, NAA. The follow-up Paris Conference on 19-20 December 1966 subsequently agreed to a new
schedule of debt repayment, which confirmed the IMF’s schedule.

3 The IMF did attend the conference; its initial reluctance to attend stemmed from Indonesia’s non-
membership of the IMF, having resigned its membership under Sukarno owing some $US 35 million to the
Fund. Cablegram 665, Canberra to Jakarta, 1 July 1966, DEA file JA1966/05T, CRS A6366/4, NAA.



77

Its tardy decision, however, to attend the Tokyo conference as an observer was criticized in
the press as making ‘somewhat hollow’ the government’s ‘repeated statement of intent to
assist the recovery of Indonesia’. >’ Loveday was resolute on Australia’s unique position to
influence Indonesia; he arrived in Jakarta in April 1966 and during the following four
months discovered an unexpected Indonesian affection for Australia. Like Shann, his
access to Suharto and Cabinet members was ‘exceptional’, alerting the Australian
government to the nuances of the political machinations between Suharto and Sukarno and
the intimacies of the Indonesian economy.’® He concluded that Indonesians ‘sensibly
appreciate that we suffer from being able to be holier and more noble because we are not
owed anything’.>’ He also reported that Suharto would balance his first budget, reducing
the Armed Services share ‘from 70 percent to 30 percent ... in effect, to a care and

maintenance period of activity’.*® On the Tokyo meeting, he remained insistent:

[ cannot see that participation in the Tokyo group need involve us in any additional expense over and

above what we ourselves might decide was desirable or necessary as bilateral aid.*

In hindsight, Loveday’s approach would probably have generated more bilateral confidence
but the late decision to attend the Tokyo conference again demonstrated Hasluck’s cautious

approach in not becoming too involved in debt recovery.

There was another important decision taken in Tokyo; the conference also agreed to
establish an international donor consortium, the Inter-Governmental Group for Indonesia
(IGGI), which Australia joined as a full member.*” The IGGI’s first meeting was held in

June 1967 at which the practice of reviewing the state of the Indonesian economy was

% During the two years after the attempted coup, the press were generally supportive of economic assistance
to Indonesia, and did not hesitate to criticize the government’s lack of haste. For example, Editorial, ‘Our
vital stake in Indonesia’, The Australian, 31 August 1966, p.8.

36 Interview A.R. Parsons, 7 July 2000.

37 Cablegram 1656, Loveday to Canberra, 17 December 1966, DEA file JA1966/10, CRS A6364/4, NAA.

3% Cablegram 1507, Loveday to Canberra, 17 November 1966, DEA file JA1966/10, CRS A6364/4, NAA.

3 Cablegram 869, Loveday to Canberra, 24 July 1966, DEA file JA 1966/04, CRS A6364/4, NAA.

“* The IGGI was not regarded as an international organization; it consisted of 16 donor countries, based on the
Paris club with the IMF and World Bank acting as guide, secretariat and broker. The IGGI worked within an
informal structure, not to pool bilateral assistance, but to share information on foreign assistance and its terms
and conditions, implementation of projects, and types of external finance. Australian International
Development Assistance Bureau, ‘Australia’s Development Cooperation Program with Indonesia’,
International Development Issues, Number 23, Australian Government Publishing Service, Canberra, October
1991, pp.2-6, 10, 13.
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established.*' Advice to the IGGI came in the form of a report from the World Bank,
developed with the Indonesian government, which provided updated information on the
economic activities of the Indonesian government. The synopsis guided consideration of
further aid and cataloged areas for national development. The IGGI was then in a position
to discuss Indonesia’s broader economic needs through each donor country’s bilateral
development policy and assistance program. This it did to varying degrees until 25 March
1992 when the IGGI was dissolved through Suharto’s reaction to the Dutch decision to

suspend aid to Indonesia because of the 1991 Dili massacre.*

Initial aid to Indonesia focused on stabilizing and reorganizing Indonesia’s economic
condition. By 1969 Indonesia was able to assemble suitable proposals for projects in an
annual project aid list, later to be known as the Blue Book, for IGGI discussion.
Compilation of the Blue Book reflected Indonesian priorities in the Repelita, the Indonesian
five-year forward program, and bilateral discussions with donor countries. This was an
important initiative for Indonesia because priorities for development, as listed in the Blue
Book, became more a product of Indonesian preferences, which reduced the influence that
individual countries or the international community could bring to bear.”> Once the Blue
Book became central to IGGI deliberations, the international community was less able to
use aid as an instrument of political reform. In Australia’s case, high level consultations
were held annually with the Indonesian government to consider ‘the structure, thrust and
focus of the Australian development cooperation program’. Through this mechanism, aid
outside, or in addition to, the programmed assistance discussed by the IGGI was agreed and
announced either as part of the Australian budget or separately by the Minister for External

Affairs.*

*! The IGGI finally settled on two meetings a year: one in December to review Indonesia’s progress and future
needs; and one in May to settle individual donor’s credits. Palmer, The Indonesian Economy Since 1965,

29.
?2 The first chair of the IGGI was the Dutch Minister for Development; Bresnan, Managing Indonesia, p.139.
For a description of an IGGI meeting see ‘Inter-Governmental Group on Indonesia’, Meeting 8-10 December
1969, in CNIA, Volume 40, 1969, pp.700-1. For detail on the demise of the IGGI, see Schwarz, A Nation in
Waiting, p.223. In July 1992 the World Bank formed a new aid group, the Consultative Group on Indonesia,
which Australia joined.
* Repelita 1 covered the period 1969-1974.
# Australian International Development Assistance Bureau, ‘Australia’s Development Cooperation Program
with Indonesia’, pp.2-6.
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By the end of 1968 the IGGI reached agreement to provide a total of $US500 million in
immediate aid, which allowed Suharto to launch Repelita 1 in April 1969. Agreement was
also brokered on further debt rescheduling for Indonesia to defer repayments for 1970,
provided Indonesia accepted the IMF’s budget program. As well, an international expert
team examined debt repayment scheduling for the period 1971 to 1978, recommending a
new schedule which creditor governments accepted.”” Indonesia’s debt recovery program
had now been underwritten but conditional on the Indonesian government’s maintenance of
disciplined domestic budgets, its approach to inflation and revenue generation through
increased exports. The IGGI had become an informal policeman with Indonesia on

probation during which time the IGGI members monitored its economic progress.*

Long Term Rehabilitation

Cabinet Submission 215 did not canvas the scope and nature of measures that were required
to assist in long-term rehabilitation, and only warned Cabinet of the likelihood of
substantial requests for future economic assistance to Indonesia. The submission also
foreshadowed a review of Cabinet Decision 1167 of 1965, which prohibited, except in
extraordinary circumstances, shipment of goods for use by the Indonesian armed forces and

exports of specific transport and telecommunications items to Indonesia.*’

Submission 215 also alerted Cabinet that a review of the commercial credit policy with
Indonesia was underway. To encourage private investment in South and South East Asia,
the government had introduced an investment insurance scheme, under the control of the

Export Payments Insurance Corporation (EPIC), to provide against certain classes of risk in

5 JIC (Australia): Current Intelligence Weekly Review 44/68, 30 October 1968, DEA file 3006/4/3 Part 2,
CRS A1838/2, NAA. See also the deliberations of the Australian Development Committee in DEA file
724/4/1/3 Part 2, CRS A1838/2, NAA.

4 The World Bank set up a permanent mission in Jakarta in 1968 in the same building as the Indonesian
National Planning Bureau, which ensured a very close working relationship. For detail on Indonesia’s
economic recovery see Palmer, The Indonesian Economy Since 1965, p.29 and H. W. Arndt, ‘Survey of
Recent Developments’, Bulletin of Indonesian Economic Studies, Volume 10, Number 1, The Australian
National University, Canberra, 1975.

47 All proposed shipments to Indonesia in excess of £A5000 in value, excepting foodstuffs, other grocery
items and clothing, were referred to the Department of External Affairs before an export permit was granted.
Cabinet Decision 1167, ‘Review of Export Control Policy towards Indonesia’, 26 August 1965, DEA file
714/3/5 Part 5, CRS A1838/275, NAA.
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trading with under-developed countries.*® The policy was substantially tightened during
Confrontation. The review was completed in December 1966, permitting Hasluck and a
small team to visit Jakarta in January 1967 to discuss the extension of the credit period.
Extending the credit period was not without risk; however, the announcement of the first
balanced Indonesian budget on 18 November 1966 provided a degree of confidence that the
New Order government had begun to discipline domestic expenditure, creating a less
uncertain environment in which Australian credit could be offered. Credit was extended
through ministerial approval to insure up to a 180-day period of grace to cover exports to
Indonesia before payment was required, and the EPIC was authorized to guarantee

insurance cover to Australian exporters to Indonesia for all signed contracts.*’

To the angst of the Department of Trade and Industry, Hasluck agreed to the creation of an
economics affairs section in the Department of External Affairs to undertake a more
substantive policy approach toward regional economic cooperation with its priority of work
to be directed at Indonesia. ‘Behind our thinking’, Hasluck declared, ‘is not the idea of
relief, but of assistance ... to make a permanent difference’.”® In this context, the Export
Development Council, a recently established group of Australian industrialists and public

servants, perfected a new policy of guidelines and targets for Australian-Indonesian trade.’!

The Council’s first report was developed with the Indonesian government, which had

8 In 1957 the EPIC was established to protect Australian exporters against risks in international trade arising
from commercial and political causes for which there was no cover available through the commercial
insurance industry. In 1967-68, for example, the value of total exports covered by the EPIC amounted to
$A270 million, growing at approximately 25 per cent per annum. ‘Export Supplement’, in The Australian, 14
October 1968, p.12.

* There had been a slight decrease in Australian exports to Indonesia from $A7.4 million in 1964-65 to $A5.7
million in 1965-66. In 1967-68 Australian exports to Indonesia reached $A13.9 million. ‘Annual Report
1966°, 16 May 1967, DEA file 3034/10/21 Part 1, CRS A1838/321, NAA. For detail on EPIC, see Cabinet
Decision 921, ‘Exports Payment Insurance—Indonesia’, 15 April 1969, CS file C274, CRS A5619, NAA. The
additional credit was not being availed of by Australian exporters because, under the present Indonesian
exchange control, letters of credit with usage of longer than sight draft terms were not permitted. Cablegram
587, Canberra to Jakarta, 14 March 1967, DEA file JA1967/03T, CRS A6366/4, NAA. During the visit
Hasluck also opened the new Australian embassy in Jakarta. ‘Jakarta balances budget’, The Australian, 19
November 1966, p.5; and Christopher Forsyth, ‘We will give aid’, The Australian, 13 March 1967, p.1.

5% previously, decisions on overseas aid were generally controlled by the Treasury in consultation with the
Department of Trade and Industry; after the re-organisation, aid proposals were coordinated by DEA and
submitted to Cabinet through the Treasury. Christopher Forsyth, ‘Australia (and Mr Holt) turn to Asia’, The
Australian, 2 February 1967, p.7.

*! The report focused on creating the best circumstances in which Australian trade could prosper. For detail
on private investment and commercial activities, see Eldridge, Indonesia and Australia: The Politics of Aid
and Development Since 1966, pp.89-120, 197-201.
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indicated that it did not want finance for specific development tasks but instead wanted
‘Australia to provide grants to finance Indonesia’s essential import needs and expand its
export industries and the economy generally’.”> Specific objectives of the assistance
program and the means for its achievement were not always examined in detail; little
explanation was provided as to why particular projects were selected, while agreement to
certain projects strongly echoed the overriding importance of ‘the Australian-Indonesian
relationship’ rather than the merits of the particular case.” The principle of sufficient

‘national interest” unmistakably dominated the provision of development assistance and the

selection of projects.’

In March 1967 the government committed $AS5.2 million to Indonesia, and a year later aid
was increased to $A12.7 million.>> The bulk of the aid, some $A10 million, was directed to
improve Indonesia’s Bukti Ekspor, the bonus export (BE) system, through which the
Indonesian government was able to allocate the proceeds of foreign exchange receipts for
Australian imports. Thus the aid had little political leverage and concentrated on economic

benefits that were targeted by the Indonesian government.’® Malik’s reaction to the

52 Christopher Forsyth, ‘Australia to change its aid policy’, The Australian, 31 March 1967, p.3.

>3 Eldridge concluded that promoting a favourable environment for Australian private sector trade and
investment has always ‘taken second place to the basic policy of maintaining both the stability and the
goodwill of the Suharto government’. His comments were based on analyses of aid projects such as the
Australian Telecommunications Mission (1968), Cilacap Harbour Development (1969), assistance to
Indonesian railways (from 1968), the Bogor water supply project and the Bogor Animal Research project
(1967). Eldridge, Indonesia and Australia: The Politics of Aid and Development Since 1966, pp.51, 53-88,
99, 101-5. See also, M. G. Kailis, ‘Aid to Indonesia’, Paper to 44™ ANZAAS Congress, Perth, 1970; and D.
Jenkins, ‘Jakarta — talks on trade’, Far Eastern Economic Review, 22 October 1976, p.6.

5* The friction between Australian business interests and the controversy over ‘grass roots’ development
verses technology improvements was never substantively canvassed in the Australian press or in Parliament.
See, for example, Cablegram 608, Canberra to Jakarta, 15 June 1966, DEA file JA1966/05T, CRS A6366/4,
NAA. For critiques of Australian aid see W.P. Hogan, ‘Furthering Asian Development’, The Australian
Quarterly, Volume 41, Number 3, September 1969, pp. 30-42; H.-W. Arndt, ‘Aid and the Official
Conscience’, The Australian Quarterly, Volume 41, Number 4, December 1969, pp.43-8.

55 *Budget in brief’, The Australian Financial Review, 14 August 1968, pp.1, 15. See also Christopher
Forsyth, ‘Our aid to Indonesia’, The Australian, 4 March 1968, p.1 and ‘Colombo plan aid of $20m will
double our aid to Indonesia’, The Australian, 14 August 1968, p.5.

3¢ Under the BE system private Indonesian importers purchase BE-designated aid funds with rupiahs to
finance import of goods from the donor country. The local currency counterpart funds, received from the sale
of these aid funds, formed part of the Indonesian budget. Through this scheme, BE aid provided the foreign
exchange to import goods without unduly affecting the balance of payments. ‘Australian “BE” Aid to
Indonesia’, CNIA, Volume 41, January 1970, pp.36-7. Although this was untied aid, Hasluck argued that it
was to be given within the framework of Indonesia’s 1966 economic stabilization program. Christopher
Forsyth, ‘Our aid to Indonesia’, The Australian, 4 March 1968, p.1. See also Peter Hastings, ‘Getting
Indonesia out of the red’, The Australian, 1 May 1968, p.9.
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announcement of the small amount of aid was one of disappointment; he discussed the
magnitude of the assistance with Loveday, and continued to make representations on the
complexities of the problems facing Indonesia; and during Malik’s visit to Australia to
attend Harold Holt’s memorial service, Shann informed him that Australia would not be
able to ‘do anything substantial in advance of the next [Australian] financial year’.”’ In the
1969-70 budget, the government announced a further increase to $A15 million with the
provision of a guaranteed extra allocation of not less than $A2 million for 1970-71 and
1971-72.%  Of the $A15 million, some $A4.5 million was channeled through the BE
system.”’ Additionally, Cabinet agreed to a further relaxation of insurance cover for
exports to Indonesia, permitting normal commercial underwriting criteria for transactions

with Indonesian importers and withdrawing all limits to insurance cover.®

On 7 April 1970, the new Minister for External Affairs, William McMahon, announced a
new grant of $A53.8 million for the three year period 1970-71 to 1972-73.%! This was the
first time that the government committed the full amount of funds for more than one budget
year. The announcement was well received in Jakarta; it established, however, a precedent
for future governments where the forward commitment of aid could hinder the range of

options if relations were to deteriorate within the period of the grant.®> Cabinet accepted

*"In 1967 Shann was employed as a DEA divisional head in Canberra. Cablegram 2704, Canberra to Jakarta,
28 December 1967, DEA file JA1967/11T, CRS A6366/4, NAA.

> Cabinet Decision 908, ‘Indonesian Aid 1969/70°, 27 March 1969, on Cabinet Submission 215, CS file
C237, CRS A5619, NAA. See also Ministerial Statement, CPD, House of Representatives, Volume 62, 27
March 1969, p.1039. Aid was targeted to reduce balance of payments and to provide food, commodities
(steel, rail, efc), development projects and training. Aid was sometimes slowed by inefficiencies in the
Indonesian administrative systems and through poorly detailed requests.

** Through changes to the Indonesian foreign exchange system, the term ‘BE aid’, was no longer appropriate,
and the new term, Devisa Kredit or ‘DK aid’, was introduced in 1970. For further detail, see CNI4, Volume
41, April 1970, pp.342-3.

50 Cabinet Decision 921, ‘Indonesia Export Payments Credits’, 15 April 1968, CS file C274, CRS AS619,
NAA.

6! McMahon was appointed the new Minister after Gordon Freeth lost his seat at the federal election of 25
October 1969, and the Department of External Affairs was re-titled the Department of Foreign Affairs on 6
November 1970. Cabinet Decision 257, ‘Australian Aid to Indonesia’, 25 March 1970, CS file C404, CRS
A5869, NAA.

62 McMahon also announced the start of the Australia-Asia University Aid and Co-operative Scheme, which
was initially targeted on Indonesia and financed separately from the announced three-year grant. The scheme
was designed to set up a framework of cooperation between Australian and Indonesian universities to provide
fellowships and training in Australia, travel awards for Australian university staff members to research at
Indonesian universities, and library and laboratory equipment. Priority of research and training was initially
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the risk on the basis that if the Suharto government ‘were to fall, it would be succeeded by a
less responsible government, ready to resort to any expedient’; Cabinet accepted that
Australia did ‘not have the option of disengagement from Indonesia and its problems’.®*
Unlike most donor countries, the provision of aid through grants, rather than as loans,
positioned Australia into a special category of aid donors, of friend and not creditor; thus

. . . . . 4
the relative size of the aid became less of an issue over time.?

Early Ad Hoc Assistance

There was general recognition that any early assistance to Indonesia would be beneficial,
and assistance that could be generated within the framework of established foreign aid
procedures should be undertaken promptly. The Colombo Plan was devised as a
mechanism for the delivery of civil aid, and since the inception of the Plan, Indonesia
received financial assistance valued at some $A13.32 million up to 30 June 1965, or some
11.4 per cent of Australia’s total Colombo Plan expenditure, for civil infrastructure projects
and the education and training of students in Australia. Between 1952 and June 1966, 1038
Indonesian students studied in Australia, the majority of whom completed university
courses mostly in the engineering fields.*> Colombo Plan aid was not used to provide
military support assistance, military training or security assistance.® When military
activity became more threatening during Confrontation, the government reduced Colombo
Plan aid to two ongoing projects and ‘ruled out any new commitments’; and students who

were studying in Australia were permitted to complete their courses.®’” Cabinet Submission

focused on food production in Indonesia. The scheme would eventually include Malaysian and Singaporean
universities. Ministerial Statement, CPD, House of Representatives, Volume 66, 7 April 1970, pp.743-4.

53 Cabinet Decision 257, ‘Australian Aid to Indonesia’, 25 March 1970, CS file C404, CRS A5869, NAA.

64 Non-programmed aid included emergency food relief, credit, insurance cover through the EPIC for the
alleviation of poverty and hunger programs. International Overseas Development Aid (ODA) was generally
provided in two forms: concessional loans and grants, of which Indonesia received 66 per cent of its net ODA
as loans. Australian International Development Assistance Bureau, ‘Australia’s Development Cooperation
Program with Indonesia’, International Development Issues, Number 23, Australian Government Publishing
Service, Canberra, October 1991, p.15.

651038 out of a total of 6900, or over 15 per cent of the total of students, ranked Indonesia as third in student
education under the Colombo Plan. The Australian, 19 October 1966, p.3.

% In November 1964 the Indonesian Government decided not to send any students to Australia for the 1965
academic year. /bid.

%7 The projects were: the provision of aeronautical fixed telecommunications network (AFTN) which would
benefit international flights such as Qantas flights into, over and out of Indonesia; and, a road-building project
which was originally planned for Portuguese Timor and switched at Barwick’s direction in 1964 to the outer
Flores Islands because of the increased activity against Malaysia. These projects commenced in 1963.
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215 recommended that Cabinet rescind the restrictions on Colombo Plan aid ‘on the
understanding that developments in regard to the ending of Confrontation and any defence
implications will be kept in mind as individual aid projects are considered’. Hasluck
supported immediate small-scale aid, such as the provision of commodities to meet current
scarcities in Indonesia, which could be financed in the framework of the Colombo Plan
estimates for budget 1966/67. More complicated projects would require time to plan with
Indonesian authorities, and Hasluck anticipated that future large projects would focus on
‘capital equipment and technical assistance designed to have a longer-term impact - in
effect, a return to Australia’s pre-Confrontation Colombo Plan relationship with

Indonesia’.%®

Cabinet agreed to the lifting of restrictions on Colombo Plan aid; however, to limit adverse
public reaction, the restrictions were lifted on the understanding that the decision ‘would
not, for the present, be made public’. Indonesia had yet to end Confrontation, and the
government was sensitive to a domestic reaction to the announcement while Australian

% (Cabinet also endorsed Colombo Plan

troops faced Indonesian forces in Borneo.
expenditure of some $A1.4 million per year from 1967 onwards. In contrast, there were no
restrictions on the announcement of the first targeted aid. In August 1966, only two months
after the Cabinet decision on Colombo Plan assistance, the government announced
emergency aid to the value of £A500 000 to Indonesia, with £A300 000 in flour, £A30 000
in vehicle spare parts for the Jakarta metropolitan bus system, and the remainder provided

as credit to be used by January 1967.7° Hasluck also agreed to Colombo Plan assistance for

Cabinet Decision 695, 26 January 1965, on Cabinet Submission 597, ‘Indonesia — Australia’s Colombo Plan
Aid’, January 1965, CS file C4095, CRS A4940/1, NAA.

88 Cabinet Submission 215, ‘Aid to Indonesia’, 26 May 1966, CS file C4095, CRS A4940/1, NAA.

% Cabinet Decision 290, ‘Aid to Indonesia’, 1 June 1966, DEA file 2036/5 Part 15, CRS A1838/287, NAA.
Harold Holt was elected leader by the Liberal Party and became Prime Minister after Menzies’ resignation on
20 January 1966. Held on 22 November 1966, the federal election was a victory for Holt, resulting in the
largest majority since the election of 1949 and the largest primary vote. Holt did not have to rely on the
preferences of the Democratic Labour Party; see Russel Ward, 4 Nation for a Continent — the history of
Australia 1901-1975, Heinemann, Richmond, 1983, pp.363-4.

7 Letter, Gordon Freeth to B.G. Hartcher, Senior Research Officer, Liberal Party of Australia, September
1969, DEA file 3034/10/1 Part 31, CRS A1838/280, NAA. Christopher Forsyth, ‘Hasluck in Jakarta to
discuss credit plan’, The Australian, 25 January 1967, p.3.
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Indonesian participation on the three-month Foreign Service training course designed to

introduce Australian and overseas trainees to the art of diplomacy.”’

THE BENEFITS OF ECONOMIC ASSISTANCE

By 1972 the signs of economic stabilization in Indonesia were becoming evident; the New
Order government had been able to discipline domestic expenditure through a series of
nearly-balanced budgets and economic assistance which improved export capability and
assisted in reducing inflation thus satisfying the debt repayment schedule.”? Suharto had
secured international support for his government’s economic policies and survived the
threat of societal dislocation, although domestic support for the strictly enforced economic
constraints was not always discernible. For Australia, the period was equally significant.
The recent past saw Indonesia and Australia as neighbours in conflict; now both countries
needed each other for different reasons. Indonesia needed friends and the economic aid
they could provide, while Australia needed a stable, cohesive and anti-communist
Indonesia.”” The importance of a stable Indonesia to the Australian government can be
measured by Indonesia’s ranking as second to Papua New Guinea in total development
assistance.”* Aid was, nonetheless, conservative in size and ranked fourth in international
terms and was delivered under a variety of programs, including the Colombo Plan; its
targets of export development and commodity aid did not overtly demonstrate a commercial
focus and certainly verified Australia’s regard for Indonesia’s economic development and

well-being.”

"! Indonesian participation commenced in 1967. Press Statement, 5 March 1967, CNIA, Volume 38, March
1967, p.111.

7 Expgrts had increased by ten per cent from 1967 to 1968, and inflation reduced from 650 per cent in 1966
to 85 per cent in 1968. Working Paper, ‘The Situation in Indonesia’, March 1969, DEA file 3034/1/3/1 Part 1,
CRS A1838/2, NAA.

7 Cabinet Decision 47, ‘Indonesia — Australia’s External Aid’, 28 February 1968, CS file C3713, CRS
A4940, NAA.

7 After 1973 aid declined in real terms to about ten per cent of total aid, which became an informal, bipartisan
policy target until 1978. See Table 1 in Eldridge, Indonesia and Australia: The Politics of Aid and
Development Since 1966, p.32. See also Cabinet Decision 908, 27 March 1969, on Submission 515,
‘Indonesian Aid 1969/70°, CS file C237, CRS A5619, NAA.

7 Approximate Indonesian aid figures in 1969 placed Australia fourth behind the United States - $US 121
million, Japan - $US 100 million, and the Netherlands - $US 49 million. In comparison, Australia’s
‘committed’ aid totalled $A19 million. Cabinet Decision 908, 27 March 1969, on Submission 51 5,
‘Indonesian Aid 1969/70°, CS file C237, CRS A5619, NAA.
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Aid did place Australia on a ‘sounder footing’ in diplomatic dealings with the Indonesian
government and also improved the circumstances for Australian private investment and for
activities of Australian non-government organizations (NGO).”® The government rescinded
the restrictions on pre-1965 Colombo Plan aid, agreed to more liberal insurance
arrangements for Australian exporters, and approved the establishment of a new economic
section in the Department of External Affairs to develop and monitor aid policy and its
implementation.”” The government encouraged creditor countries to be more generous in
the rescheduling of Indonesia’s debt repayments, and successfully lobbied for the early
intervention of the IMF and the IBRD without having to accept a principal role in chairing
debt rescheduling conferences. Membership of the IGGI proved to be a sound investment
because Australia was seen as ‘a concerned and consistent supporter of Indonesian
development’. Australian intelligence agencies also benefited through access to the detail
of the annual Indonesian budget decisions contained in the economic reports for the IGGI.
Knowledge of ongoing civil infrastructure development and the magnitude and areas of
defence expenditure informed strategic analyses and permitted more detailed scrutiny of
Indonesia’s ongoing potential to conduct military operations against Australia. No doubt,
the economic reports also guided Australian intelligence agencies to areas for further

investigation.”®

There was one major area of disappointment. The government had quietly abandoned the
objective to use economic aid as a lever of influence. Cabinet accepted that Australia was

unable to bring change to Indonesian governance without the support of the international

78 Eldridge, Indonesia and Australia: The Politics of Aid and Development Since 1966, p.27. See also HW.
Arndt, ‘Australian Economic Aid to Indonesia’, Australian Qutlook, Volume 24, Number 2, August 1970,
pp.124-39 and Eldridge, ‘Australian relations with Indonesia: an alternative approach’, Australian Outlook,
Volume 25, Number 2, August 1971, pp.141-58. For detail on NGO activities see Eldridge, Indonesia and
Australia: The Politics of Aid and Development Since 1966, pp. 121-55.

" Policy on aid, in particular the quality of aid and a more systemic evaluation of aid programs, was taken up
after the investigation and issue of the report of the Joint Parliamentary Committee on Foreign Affairs,
‘Australia’s Foreign Policy’, Parliamentary Paper Number 3, The Government Printer of Australia, Canberra,
March 1973, when the Australian Development Assistance Agency was proposed.

8 See, for example, JIC (Australia): Current Intelligence Weekly Review 44/68, 30 October 1968, DEA file
3006/4/3 Part 2, CRS A1838/2, NAA. Throughout the 1970s and onwards, successive governments were
confident that it would take some six to ten years for Indonesia to have the capability to wage war against the
Australian mainland or its territories. The development of a balanced Indonesian military force, supported by
an adequate logistic support infrastructure, was monitored in part through access to Indonesian budget
expenditure, and the warning period determined accordingly.
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community. When Indonesia began to satisfy the debt repayment program, opportunities to
influence the activities of the Indonesian government vanished as international acceptance
of Suharto’s government grew with each debt repayment. Focusing on the economics at the
expense of politics was in accordance with the creditor countries’ requirement for Indonesia
to recover through ‘sober economic policies’; and these were sometimes rewarded with
even larger flows of aid. A dictatorial but stable and anti-communist government in Jakarta
gave rise to ‘sober economic policies’. In the changing security environment, Cabinet
could only welcome the early indications of a stable and anti-communist Indonesia, which
had always been a critical objective in Australia’s security planning. Cabinet was aware of
the imperfections in the Suharto government’s approach to domestic stability; and, in the
uncertain security environment, Indonesian political stability could only contribute to,
rather than adversely affect, Australia’s strategic well-being. Suharto would later remark
that ‘from the very onset we realized that equitable distribution without growth will only
mean sharing poverty. Growth without equitable distribution means sharing injustice’.”
Such worthy sentiments did not reflect the true ‘democratic’ output of the New Order
government, and by deciding to support Suharto ‘on principle and practical interest’,

Cabinet had accepted the obligation to support the Suharto government and all its actions.

THE EMERGENCE OF A DEFENCE COOPERATION PROGRAM

The provision of military aid remains a sensitive issue for most governments. Unlike
economic aid, which is often perceived as an expression of humanitarian goodwill, the
detail of military aid - of military objectives, the provision of equipment and training
advisors, individual training and combined exercises - evokes dark notions of non-
humanitarian associations and outcomes, which are sometimes clouded in government-
imposed secrecy. For Australia, the Cold War period was no different; the government
sought to assist those nations that shared the common desire to foil communist activities in

South East Asia by providing military assistance to Asian member states of SEATO under

7 president Suharto’s 1991 Budget Speech is quoted in Australian International Development Assistance
Bureau, ‘Australia’s Development Cooperation Program with Indonesia’, International Development Issues,
Number 23, Australian Government Publishing Service, Canberra, October 1991, p.5.
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the special aid program which formally began in February 1956.*° The government offered
to make available, over an unspecified period, £A2 million for support of the defence
efforts of those Asian members of SEATO through the supply of equipment and services of
a defence support nature; weapons and munitions were not provided. Provision was made
annually in the defence budget based on estimated expenditure on projects proposed by the
Department of External Affairs, in consultation with the respective SEATO member
government and the Department of Defence. Projects were approved jointly by the
Ministers for Defence and External Affairs, and during the period 1956 to 1962,
expenditure averaged £A500 000 per year on projects such as the provision of
communications equipment, earth-moving equipment, tents, medical/dental supplies and
equipment, cloth for uniforms, a naval survey vessel, staff cars and specific military
training which was generally conducted in the country of need. Most of the assistance was
directed to Thailand, the Philippines and South Vietnam, although military training was

also provided to India, Pakistan and Burma.*!

The special aid program was used to finance some indirect projects of a more enduring
nature. One project expanded the role of Radio Australia to assist in countering communist
propaganda in the region. In 1955 Cabinet approved the extension of Radio Australia’s
coverage across Indonesia with increased broadcasts from one to two hours daily; weekly
commentaries entitled ‘Behind the News’ were developed with material supplied by the
Department of External Affairs; a three to four minute commentary was inserted following
the news in each language five days a week, reflecting government policy and attitudes; and
a Radio Australia information office was established in Jakarta.® Special aid was

sometimes closely integrated with the longer-term economic assistance provided under the

801 owe, Menzies and the ‘Great World Struggle’, pp.152-184. The special aid program was separate to
normal Australian aid under Article III of the Manila Treaty, a summary of which is contained in ‘The South-
East Asia Treaty Organization — A Brief Review’, in CNIA, Volume 40, 1969, pp.675-83.

8 The program came to be known as Anti-Communist Planning and Support Special Aid. Initial support
focused on cooperation with allies in an information program designed to offset Communist propaganda. In
February 1958, the Government increased the amount by an additional £A1 million. Cabinet Submission 159,
¢ Australian Participation in Counter-Communist Activity in South-East Asia’, 30 April 1962, CS file C4642,
CRS A4940/1, NAA. For detail on military assistance to India, Pakistan and Burma, see D.A.K. Urquhart,
Australia’s Military Aid Programs 1950-1990, MA Thesis (Honours), University College, University of New
South Wales, Australian Defence Force Academy, Canberra, 1990, pp.14-41.

82 Cabinet Decision 411, ‘Anti-Communist Planning in South and South East Asia’, 10 May 1955, CS file
4642, CRS A4940/1, NAA. The office remained open throughout the period of Confrontation.
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Colombo Plan, and a number of projects of a civil nature that were proposed in the special

aid context were financed through Colombo Plan aid.*

Defence Cooperation

The origins of defence cooperation with Indonesia can be traced to 1953 when Indonesia
informally sought Australian reaction to establish a military mission in Indonesia, involving
some 100 personnel, the majority of which were to be army instructors in the areas of
equipment and individual instructor and officer training. The inquiry was not solely
directed to Australia; Indonesia had approached Germany, Sweden, Norway, Canada, the
United Kingdom and the United States. The Defence Committee agreed that the proposal
offered an opportunity to fill the military vacuum created by the departure of the Dutch
Military Mission, and consultations were initiated with Britain for a combined military
mission in the absence of sufficient Australian personnel with language proficiency.
Britain’s response was strongly critical: military assistance ‘would [not] in practice be able
to achieve anything in the present circumstances’ other than to cause ‘harm ... to the United
Kingdom’s relations with the Dutch’.** Thus the informal approach was declined through

the inability of Australia to satisty the request.

In 1957 the Indonesian Military Attaché in Canberra raised the possibility of attendance at
courses at the Army Staff College, the School of Artillery at North Head, the Jungle
Training Centre at Canungra and the Armoured School in Puckapunyal. Cabinet agreed to
places being offered at Australian Army Schools but not at the Army Staff College ‘on the
> 85

grounds that the College can barely handle the Australian Army’s own requirements’.

The Indonesian government probably regarded the response with skepticism because the

8 The provision of road building assistance to Portuguese Timor was one example, although work in Timor
was stopped and redirected to the outer Flores Islands because of Confrontation and the increased anti-
Portuguese rhetoric on Timor. Cabinet Decision 695, 26 January 1965, on Cabinet Submission 597,
‘Indonesia — Australia’s Colombo Plan Aid’, January 1965, CS file C4095, CRS A4940/1, NAA.

8 | etter British High Commissioner to Secretary, Department of External Affairs, 19 February 1954, in PM
file 439/1/37, CRS A462/2, NAA,

8 This was not the first offer of attendance at the Army Staff College; India and Pakistan were each offered
one place on the 1950 course. Memorandum, Secretary Department of Defence to Secretary Department of
External Affairs, 14 May 1948, Department of Air file 49/501/103, CRS A1196/2, NAA.
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Indonesian Military Attaché was aware that British, Indian, Pakistani, Burmese and Filipino

students were attending the 1957 Staff College course.®

The issue of training Indonesians in Australia was raised some 14 months later in
preparation for the visit to Australia by the Indonesian Foreign Minister, Dr Subandrio, in
February 1959. The Minister for External Affairs, R.G. Casey, requested the Service
Chiefs’ opinion on what courses could be offered. In Casey’s view, ‘training of Indonesian
students in Australia would be a means of increasing Australian influence in the Indonesian

Armed Forces’, and he advised Cabinet that:

it must be accepted that such training would serve to increase the effectiveness of the Indonesian
Forces. On the other hand there seems little doubt that if the training is not offered by the Western

Countries it will be readily available in the communist bloc.”’
The Service Chiefs recommended attendance at the Army Staff College and the Jungle
Training Centre even though they were ‘aware that in instructing the Indonesians in our
own techniques ... these may be used against us at a future date’. The Service Chiefs did
not endorse attendance at the RAAF Staff College or at the Joint Anti-Submarine School.*®
Their advice was based on staff investigations in 1953, which concluded that training of
overseas students could be provided in restricted circumstances: circumstances which did
not incur any personnel or equipment increases at the training establishments; the country
concerned would meet the additional costs of the training; the overseas students would not
‘retard’ the progress of Australian students on the course; and where security restrictions
might preclude or limit overseas participation.89 In accepting the Chiefs’ advice, Cabinet
agreed that “any initiative should be left to Dr Subandrio and that the Australian response

should be that his request would be considered’.”®

8 Cabinet Decision 1032, ‘Indonesian attendance at Australian Service Establishments’, 9 October 1957, CRS
A4910/XM1, NAA.

87 Cabinet Submission 505, ‘Training of Indonesian and Netherlands Personnel in Australian Service
Schools’, 14 December 1959, CRS 5818/2, Volume 12, NAA.

88 Cabinet Decision 27, ‘Training of Indonesian and Netherlands Personnel in Australian Service Schools’, 5
February 1959, CRS 4943, Volume 1, NAA.

% Attachment to Defence Committee Minute Number 203/1953, 30 July 1953, Microfilm Roll 13, CRS
A2031, NAA.

% Cabinet Decision 27, ‘Training of Indonesian and Netherlands Personnel in Australian Service Schools’, 5
February 1959, CRS 4943, Volume 1, NAA.
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Subandrio did raise the issue of training, and Menzies promised a response during his first
and only visit to Indonesia in December 1959.°' The six-day goodwill visit included tours
in central and west Java, consultations with key ministers, and a ‘long and cordial talk’ with

President Sukarno.”

A Sydney Morning Herald journalist thought the official visit ‘went
well enough’, suggesting that Asia was not ‘Menzies’ field’ but the visit was in itself
‘moving to watch ... a genuine attempt by two countries thrown together by geo-politics to
find a modus vivendi’”> Menzies learnt that communist activities in Indonesia were
flourishing; he received assurances that Indonesia would not use military force in West
New Guinea; he invited President Sukarno to visit Australia in 1960; and promised to
confirm the “possibility’ of training military officers in Australia.”* On his return, Menzies
recommended to Cabinet that, in addition to the training of Indonesian army officers,
Australia should assist Indonesia’s economic development, and consideration of the

proposed Australia-Indonesia Trade Agreement was expedited.” The visit scemed to go

°! Menzies asked Evatt to nominate a Labor colleague to accompany him to Indonesia. In the absence of a
reply, Menzies directly asked Whitlam to go with him. Whitlam declined for reasons associated with the
looming vote on the ALP leadership, which resulted in Calwell becoming leader and Whitlam deputy leader.
Whitlam, The Whitlam Government 1972-1975, pp.106-7. See also Fred Daly, From Curtin to Hawke, Sun
Books, South Melbourne, 1984, pp.154-5.

%2 ‘Menzies in Djakarta For 6-day Java Visit’, The Sydney Morning Herald, 2 December 1959, p.1; and
‘Menzies Puts Our Views To Indonesians’, The Sydney Morning Herald, 3 December 1959, p.3. See also
‘Menzies offer to Indos — Training officers’, The Sydney Morning Herald, 6 December 1959, p.1. While the
initial invitation related only to training at the Army Staff College, General Nasution suggested to Menzies
that Indonesia would be interested in a number of training courses at the Jungle Training Centre (now called
the Land Warfare Centre), at Canungra. When the intention to offer military training to Indonesia became
public, the Returned Servicemen’s League immediately condemned the proposal and started a campaign to
change the decision. ‘Informal Start To P.M.’s Tour Pleases Hosts’, The Sydney Morning Herald, 3
December 1959, p.3.

% “Nations moving closer — Menzies’, The Sydney Morning Herald, 12 December 1959, p.3. See also
‘Indonesia assures Mr Menzies on Dutch N.G.’, The Age, 7 December 1959, p.1; and ‘Mr. Menzies Flies
Home From Asia Mission — Special Cabinet Meeting On Tour’, The Age, 14 December 1959, p.1. See also
J.A.C. Mackie, ‘Australia and Indonesia 1945-1960’, in Gordon Greenwood and Norman Harper, (Editors),
Australia in World Affairs 1956-1960, for the Australian Institute of International Affairs, Cheshire,
Melbourne, 1963, p.309.

% Unnumbered Cablegram, Jakarta to Canberra and selected posts, 8 December 1959, PM file 68/9991, CRS
A1209/23; and Cabinet Decision 505, 22 December 1959, CRS 4943, Volume 2, NAA. See also ‘Invitation
to Soekarno’, The Sydney Morning Herald, 3 December 1959, p.3. President Sukarno did not visit Australia.
After the West New Guinea dispute and Dr Subandrio’s January 1963 statement that Confrontation was
‘inevitable’, Menzies was reluctant to encourage a visit, observing that ‘the Australian public would not yet
receive a visit happily’. He instructed that ‘no energy’ should be devoted to hasten one. Letter, Bunting to
Tange, 17 January 1963, DEA file 3034/10/1 Part 12, CRS A1838/2, NAA.

% The Australia-Indonesia Trade Agreement was signed in 1960 and authorized the setting up of a Joint Trade
Committee for a 12 month period. The Agreement is of the simple ‘most favoured nation’ kind where each
country is accorded no less favourable treatment to the other’s exports than to those of a third country; it also
provided for discussion between the parties of the future scope and operation of the Agreement. The
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beyond an elimination of misunderstandings; Menzies returned to Australia more confident
that Indonesia could become a friendly neighbour; and in 1962 he briefed Shann, then
ambassador-designate to Indonesia, on the potential ‘prospects of Australian-Indonesian co-
operation in the military field’, not just with the Australian Army but ‘joint exercises with
the Royal Australian Navy and the air force’.”® These options, however, were not realized

during the Menzies’ era.

The First Attempt

There was an understandable reluctance to expose Indonesian officers to the more classified
training and equipment; and the selection of courses at Army schools tended to focus on
equipment which was common to both armies and individual officer training which
emphasized theory, military history and general strategy and tactics. The issue of costs
disappeared when Indonesia accepted total responsibility.”’ Reciprocation of training was
an objective to which Cabinet agreed; reciprocation also evolved naturally from discussions
on costs because both armies found it easier to trade-off costs without incurring undue
movement of monies between the countries. Reciprocation also served as an agreeable
confidence-building measure by proffering notions of maturity and equality - qualities that
were important for a newly confirmed nation in the post-colonial period. For Indonesia,
loss-of-face through inequality in such circumstances was as significant an issue as the

immediate economics of the situation.

The first examination of Indonesian courses identified only one course of training and
educational value - the Indonesian Army Staff and Command College (SESKOAD). Other

courses were identified as having future value. Attendance at any of the courses meant that

Agreement was extended by an exchange of notes, and during Confrontation meetings of the JTC were
terminated at Australia’s request, although annual extensions of the Agreement continued at Australia’s
initiative. Brief to Prime Minister, 20 March 1960, PM file 68/9991, CRS A1209/46 and DEA file 3034/10/1
Part 31, CRS A1838/280, NAA. See also A. W. Martin, Robert Menzies. A Life-Volume 2 1944-1978,
Melbourne University Press, Carlton South, 1999, pp. 423-6.

% Cablegram 1031, Canberra to Jakarta, 27 December 1962, DEA file 3034/1/23 Part 1, CRS A1838/280,
NAA.

°7 Defence cooperation costs were initially included in the relevant departmental budget as a single line item.
After 1972, costs were held against the Department of Defence central budget as a single appropriation
division. Defence Cooperation Program Evaluation, Inspector-General Division, Department of Defence,
Canberra, 1994, p.2.
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Australian officers would need to be language-proficient to reap the benefits of training in
Indonesia, and time was required to enable selected Australian officers to undertake
language training.”® Agreement was reached to train two Indonesian officers at the
Australian Army Staff College (ASC), Queenscliff in 1961 and one officer in 1962. In
reciprocation, an Australian officer commenced language training in anticipation of
attending the Indonesian Army Staff and Command College in 1962 or 1963.” Agreement
to undertake training at the staff college level reflected a commonality in army middle-level
management training and education. Students were generally at the rank of major or
lieutenant colonel, inculcated with their service ethos and traditions, and ready to compete
with their peers during the year’s course; successful attendance at the colleges was regarded
as an essential step for promotion and command appointments. From the Australian
perspective, the opportunities were advantageous for similarly ranked officers, from
Australia and other countries, to share similar experiences of a college environment, to
maintain contact after graduation, and to establish professional and personal relationships of
value and an enduring nature. There are other benefits that demand sensitivity: the sharing
of particular military and political information can lead to more substantial levels of
confidence between armed forces and nations, which can benefit bilateral and regional
security; and, the acquisition of military intelligence on other nations’ military

commanders, doctrine, tactics and equipment.

Indonesian authorities were supportive of the staff college level of reciprocation, although it

had been noted that civil education or training in Australia under the Colombo Plan had

%8 See Cablegrams and folios from 1961 to 1963, DEA file 3034/10/4, CRS A1838/280, NAA. Language
training for selected officers started in 1961. Lieutenant Colonel C.H.A. East, ‘SESKOAD: A Unique
Experience’, in Australian Army Journal, Number 200, January 1966, pp.3-9.

% Question on Notice (further explanation), CPD, House of Representatives, Volume 44, 17 November 1964,
p.3179. The objectives of the Army Staff college (ASC), Queenscliff and the Indonesian Army Staff and
Command college (SESKOAD), Bandung (West Java) are similar: to qualify officers for command of major
units and to prepare staff officers capable of employment at army staff and joint levels. Both courses are
presently some 50 weeks in duration. Whereas the Indonesian course is to prepare officers to command at
Brigade level, the Australian course focused on staff appointments but was revised in 1981 to prepare officers
for command at Battalion or an equivalent level and renamed to the Army Command and Staff course. In
2001 the Naval, Army and Air Force staff colleges were integrated at Weston Creek, Canberra.

190 1 2000 Lieutenant General P.C. Cosgrove admitted that part of the success of INTERFET was due to ‘the
ADEF’s engagement with the Indonesian armed forces over the past decades’ in which shared understandings,
friendships and experiences helped to improve cooperation in the East Timor border area. Peter Cosgrove,
‘One Mission Accomplished: What’s next?’, The Sydney Papers, Winter 2000, Volume 12, Number 3, p.100.
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realized changes in attitude of returning Indonesian students who had been exposed to
Australian society for extended periods. Indonesian officers at the rank of major or
lieutenant colonel were considered capable of coping with a different society and a
dissimilar army culture, and were less likely to return overly critical of Indonesia. The
extent of Indonesian participation in ADF education and training has generally been limited
to more experienced and older officers; for example, Indonesian cadets do not attend ADF
cadet training and education institutions because of the primacy of establishing in a young
cadet a nationally focused philosophy and concerns that Australian custom and ethos could

diminish that inculcation.'®"

Opportunities were not always grasped. Indonesia requested the Australian Army to design
and conduct a joint intelligence course for middle-level officers; the course was arranged
and nominations requested; however, no nominations were received, and the course was
cancelled.'” The Department of External Affairs was unsuccessful in securing ‘invitations
for Australian officers to attend Indonesian schools’ in 1962, and Indonesia cancelled
foreign attendance at most courses in 1963 because of budgetary concerns.'® Invitations
were also issued for attendance at the Australian School of Artillery for three Indonesian

104
d.

officers in 1963; the invitations were accepted and the training complete Indonesia

agreed to an officer attending the Indonesian Command and Staff College and the Field
Grade officers’ course at Kupalda; the invitations were later withdrawn due to ‘severe

budget restrictions’.'”  Ministerial approval was granted for four Indonesian officers to

‘" Interview Brigadier K.B.J. Mellor, 22-23 May 2000; and Interview Allan Behm, 9 October 2000. In 2002,

the Australian government once more offered cadet places at the Australian Defence Force Academy; the
initiative was once more rejected six months later. Senator the Hon. Robert Hill, Minister for Defence, Press
Conference Jakarta, 7 March 2002, Ministerial Press Release No 70302/02 of 10 March 2002; Don Greenlees,
‘Jakarta spurns military training offer’, The Australian, 16 September 2002, p.1.

192 Cablegram 207, Jakarta to Canberra, 19 March 1962, DEA file 3034/10/2, CRS A1838/280, NAA.

'% Cablegram 759, Canberra to Jakarta, 25 November 1961, DEA file 3034/10/4, CRS A1838/280;
Cablegram 88, Canberra to Jakarta, 24 January 1963, DEA file 3034/10/2, CRS A1838/280; Cablegram 85,
Jakarta to Canberra, 31 January 1963, DEA file 3034/10/2, CRS A1838/280, NAA.

' Indonesian attendance at the Young Officer (Basic) course at the School of Artillery at Manly represented
the earliest example of exposure by young Indonesian army officers to Australian society.

Training included gun drill on Australian equipment for six weeks, followed by an attachment to an
Australian field regiment; no publicity of the training occurred. Cablegram 1014, Jakarta to Canberra, 28
December 1962, DEA file 3034/10/1, CRS A1838/280, NAA.

195 Australia nominated Lieutenant Colonel C. H. East and Captain N. E. Graham respectively. Cablegram 88,
Canberra to Jakarta, 24 January 1963, DEA file 3034/10/2 Part 2, CRS A1838/280 and Cablegram 85, Jakarta
to Canberra, 31 January 1963, DEA file 3034/10/1, CRS A1838/280, NAA.
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attend a management and work-study course in Sydney in 1964, and the officers

successfully completed the course.!%

Even a visit occasioned tensions. In response to
visits to Indonesia by the Australian Director of Military Intelligence, a reciprocal visit
proposed for 1963 by the Indonesian Director of Intelligence, which was personally
approved by Sukarno, was cancelled at the direction of the Australian Cabinet in spite of

the political embarrassment to Sukarno.'”’

In 1963 the Australian ambassador commenced annual presentations at SESKOAD on the
topic of the Australian Army, and copies of unclassified Australian military publications
were distributed to the Indonesian armed forces.'® Remarkably, Indonesian officials issued
an invitation for one Australian Army officer to attend the 1964 command and staff course
at Bandung.'® The timing of the invitation was exceptional: Australian troops were facing
Indonesian soldiers in combat in Malaysia; the invitation was issued after two years of
distraction, of offers and withdrawals, and limited attendance; and the invitation meant that
the officer would become the first Australian officer to attend SESKOAD, an honour which
was difficult to refuse, notwithstanding Confrontation, but in line with the Australian

government’s desire to maintain ‘firm and friendly relations’ with Indonesia.

The officer’s attendance at Bandung was a success; Lieutenant Colonel East spent the
intermediate period between the commencement of language training in 1961 and his
arrival in Bandung in December 1963 improving his language skills and knowledge of
Indonesian politics, history and culture. His reception at the college was ‘excellent’, and
his sponsor officer throughout the course was Colonel Tambunan, a member of the

SESKOAD staff and one of first Indonesian officers to attend ASC. Although East was

1% Cablegram 812, Jakarta to Canberra, 10 September 1963 and Cablegram 1225, Canberra to Jakarta, 25
October 1963, DEA 3034/10/1, CRS A1838/280, NAA.

197 The visit was planned for 14-27 October 1963, approved by DEA, but not endorsed by the Minister for
Defence, Athol Townley, who convinced Hasluck to take the matter to Cabinet. Cabinet directed the visit to
be cancelled, and Shann, alert to Sukarno’s personal involvement, requested further Cabinet deliberation.
Menzies intervened to confirm the Cabinet decision. Cablegram 1144, Canberra to Jakarta, 8 October 1963;
Cablegram 968, Jakarta to Canberra, 9 October 1963; and Cablegram 1160, Canberra to Jakarta, 10 October
1963, in DEA file 696/2/2/5 Part 1, CRS A1838/369, NAA.

18 Cablegram 431, Jakarta to Canberra 9 May 1963, DEA file 3034/10/2, CRS A1838/280, NAA.

109 Cablegram 938, Tange to Shann, 2 September 1963, PM file 63/6637 Part 3, CRS A1209/85; Letter,
Townley to Nasution, September 1963, DEA file 3034/10/1 Part 18, CRS A1838/280, NAA. See also
‘Trained With Indonesians’, The Australian, 16 November 1965, p.4.
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somewhat isolated during the course from the Australian embassy and other Australians, he
was sufficiently resourceful and attentive to current affairs and did not find the political
circumstances of Confrontation a hindrance to his exposure to Indonesian military
thinking.'"® He later remarked: ‘The irony lay in the situation where I found myself in

: . . . . . 1
some exercises commanding an Indonesian force in operations against the NEKOLIM’.'!!

In reciprocation, two Indonesian officers attended the 1964 ASC course.!!?

Hasluck did not support further staff college places for 1965, ordering that no invitation
was to be issued, and no invitation was to be solicited for follow-up attendance at
Bandung.'"” He also decided that no public statement would be made on the matter, unless
press inquiries made it ‘necessary’.''* Military training cooperation gently faded away,
without fanfare, until the attempted coup of September 1965 changed the circumstances in
which defence cooperation would be reviewed and when notions of assistance to thwart
communism in Indonesia once again emerged.115 The outcome of the Menzies initiative,
offered some five years before, degenerated into little more than a political gesture, lacking
genuine commitment because of political and military difficulties stemming from
Confrontation and the economic circumstances of a declining Indonesian budget.
Nonetheless, channels of communications had been established, discussions between
officials completed, issues raised and sometimes resolved, and some important army

training successfully conducted.''® At least the experience would make the next time more

profitable.

'% Interview Brigadier K.B.J. Mellor, 22-23 May 2000.

''! East later reported that he came 15th out of the 51 students on the 50-week course. East, ‘SESKOAD: A
Unique Experience’, pp.3-9.

"2 Draft response to Question on Notice, 3 May 1966, on PM file 66/7507, CRS A1209/39, NAA.

' Unnumbered Cablegram, Canberra to Jakarta, 17 November 1964, DEA 3034/10/1, CRS A1838/280,
NAA.

"!* Letter, Secretary Department of Defence to Secretary PM’s Department, 11 November 1964, PM file
66/7507, CRS A1209/39, NAA.

'"* Discussion of training activities between the two countries ceased in November 1964. ‘Army training to
resume with Jakarta’, The Australian, 18 January 1967, p.3.

116 Between 1961-63, 41 Indonesian officers underwent training in Australia. Christopher Forsyth, ‘Closer
defence links sought with Jakarta’, The Australian, 29 March 1968, p.4.
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The Second Attempt - Defence Cooperation in the New Order Period

In April 1966 media speculation, fuelled by departmental leaks, indicated that the
Department of External Affairs had recommended to Hasluck the resumption of reciprocal
military training with Indonesia; a ministerial decision was anticipated."” No decision,
however, was forthcoming, and the matter remained dormant until circumstances compelled
Hasluck to reconsider the proposal. The government required Indonesian assistance in
providing facilities and over-flight support for the movement of troops to and from Vietnam
as well as to support the rotation of air force units to Malaysia. Indonesia agreed to assist
and permit refuelling of Australian aircraft in spite of its disapproval of Australia’s
participation in the Vietnam War.!"® These were no minor events. Requesting that ‘there
be no publicity’, Malik personally approved all three operations against the
recommendations of the Indonesian Air Force.'" The operations included the ferrying of
Australian troops and equipment to and from Vietnam, code-named Winterset; the
operational movement of wounded troops from Vietnam to Australia by Qantas and RAAF
Hercules C130 aircraft; and Operation Fast Caravan in May 1967, the staging of a
squadron of Mirages through Juanda airfield on the way to Malaysia.'?’ Fast Caravan was
difficult to conceal; the operation involved pre-positioning by Hercules C-130s of ground
crew, fuel tanks, rations, water and navigation equipment, and the landing and take off of
20 Mirage jet fighters. Winterset and Fast Caravan continued until the end of Australia’s

commitment in Vietnam in 1972121

In return, Indonesian authorities requested a resumption of military training, including one

place at Queenscliff and, in reciprocation, offered one place at the Indonesian Army Staff

122

and Command College for 1967."°° Hasluck directed his department to explore the offer at

"7 Media coverage of the ‘low’ morale in the Department of External Affairs was based on numerous leaks
during early 1966 and sought to blame Hasluck’s autocratic management style for the problems. Hasluck was
returning from Tokyo, having attended an ASPAC meeting when the latest leak occurred. Anthony Curtis,
‘Officer swaps to Indonesia may resume’, The Australian, 30 April 1966, p.1.

'8 Howson’s diary entry, 5 April 1967, Aitkin, The Howson Diaries, p.283.

119 Cablegram 984, Canberra to selected posts, 3 May 1967, DEA file JA1967/03T, CRS A6366/4, NAA.
129 yyanda naval air station is located at Surabaya naval base in East Java.

121 < Annual Report 1966°, 16 May 1967, DEA file 3034/10/21 Part 2, CRS A1838/321, NAA. Operation
Winterset was replaced by Operation Wintergrip, with the first activities starting in April 1967. Cablegram
772, Canberra to selected posts, 5 April 1967, DEA file JA1967/03T, CRS A6366/4.

122 Cablegram 1358, Canberra to Jakarta, 17 October 1966, DEA file 3034/12 Part 9, CRS A1838/280.
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the very time when change seemed to have swamped Australia’s current foreign and
defence policy objectives. Apprehension was increasing over the withdrawal of British
forces from Malaysia and Singapore and the future of the United States military
commitment to South Vietnam; and Hasluck saw little advantage in pursuing a program
with Indonesia until military operations had terminated in Borneo. Even when
Confrontation formally ended in August 1966, there was little to be gained by quickly

resuming defence cooperation.'?

Defence cooperation with Indonesia offered little
domestic political advantage for the government, and the temper of the Australian
electorate, ever more absorbed with national service and the Vietnam War, was gathering
an anti-military momentum. Cabinet had already decided that a new assessment of the
strategic environment was needed; and, until the assessment was completed, the less
controversial economic assistance program with Indonesia remained the primary activity,

and only token defence assistance was con‘[emplated.124

In October 1966 the Commandant of SESKOAD visited Australia to discuss the re-
commencement of officer training and formally requested reciprocal training between ASC
and SESKOAD.'® A response was not immediate; ASC was deemed to be oversubscribed
for 1967, and the number of Australian officers fluent in Bahasa Indonesia was few or
unavailable.'?® Perhaps this was true; however, with the federal election proclaimed for 26

November 1966, an announcement of a resumption of reciprocal training with Indonesia

"2 Cablegram 974, Hasluck to Holt, 10 August 1966, PM file 66/7507, CRS A1209/39, NAA.

124 The Returned Servicemen’s League of Australia re-established links with the Veterans’ Legion of the
Republic of Indonesia through a senior representatives' visit to Jakarta and Sumatra in January 1967.
Cablegram 1611, Jakarta to Canberra, 10 December 1966, DEA file JA1966/10, CRS A6364/4, NAA; Jakarta
Times, 7 January 1967, p.2 and 11 January 1967, p.1.

125 Major General Soewarto was designing an Indonesian War College and had visited American war colleges
in the previous month. He returned to Indonesia via Australia to hold discussions at RMC, Duntroon and at
ASC, Queenscliff. Cablegram 1004, Jakarta to Canberra, 16 August 1966 and Cablegram 1105, Jakarta to
Canberra, 2 September 1966, DEA file 3034/10/21, CRS A1838/369, NAA.

126 <Diggers may train in Indonesia’, The Australian, 18 October 1966, p.2; ‘Army training to resume with
Jakarta, The Australian, 18 January 1967, p.3. Asian language training was noted as a significant impediment
to political, economic, cultural and defence interactions in the region. In July 1968, Cabinet agreed to
‘stimulate the teaching of Asian languages in schools, with a concentration on Indonesian and Japanese’
without any fiscal assistance to State governments. In 1969 Gorton agreed to establish an advisory committee
to report on the extent of language training in Australia. Cabinet discussed the report, which recommended
the report’s public release to encourage comment and to pressure State governments; however, Cabinet
withheld its decision until 1971. Cabinet Decision 392 (M), ‘Commonwealth Action to Develop Asian
Language Teaching in Schools’, 23 July 1968 and Cabinet Submission 619, ‘Teaching of Asian Languages
and Cultures in Australia’, 26 November 1970, CS file C179, CRS A5619, NAA.
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was unlikely to benefit the government’s electioneering. In the period 1965 to 1967,
polling indicated that Indonesia was regarded with suspicion by a number of Australians,
stemming from Indonesian political and military activities during Confrontation and from

Sukarno’s support for the PKI.'?

While Australian federal elections have rarely been
fought on a foreign policy basis, challenging deeply held views on foreign policy is not
always risk-free during a political campaign.'?® The decision was taken to accept the place
at Bandung in 1967 and offer two places at ASC in 1968, well after the election. These
were accepted.'” The visit by the Commandant SESKOAD also prompted Hasluck to
agree to his department’s establishing an Inter-Department Committee (IDC) to consider a

more comprehensive approach to defence cooperation rather than allow activities to be

. . 1
undertaken in a piecemeal way.'*

IDC ON DEFENCE COOPERATION WITH INDONESIA

There were other compelling reasons to re-establish defence cooperation; political decisions
recently taken in Indonesia were difficult to understand. On 25 November 1966, the
Indonesian government announced that the Indonesian navy was to be halved.””! In March
1967 Suharto confirmed that the Indonesian army was to expand to 450 000 within ten
years, and an airborne division was to be developed; this seemed contrary to the ‘refreshing

2

economic realism’ emanating from Jakarta.”> Reducing the size of the navy would save

127 Erom 1967 to 1980, an increasing number of Australians, from six to 15 per cent, perceived Indonesia to be

a threat to Australia’s security. David Campbell, Australian Public Opinion on National Security Issues,
Working Paper Number 1, Peace Research Centre, Australian National University, Canberra, April 1986,
pp-2, 8-10, 26-7.

128 The role of foreign policy issues in Australian elections is examined in C.A. Hughes, ‘The Rational Voter
and Australian Foreign Policy, 1961-69°, Australian Outlook, Volume 24, April 1970, pp.5-16. During this
period the Democratic Labour Party (DLP) preferences were perceived to be consequential for the Coalition
government. For comparative detail on the importance of DLP preferences to the 1966 and 1969 election
results, see Alan Reid, The Gorton Experiment, Shakespeare Head Press, Sydney, 1971, pp.53-7.

129 Undated Note to file, DEA file 3034/12/1 Part 10, CRS A1838/2, NAA. See also Cablegram 1352, Jakarta
to Canberra, 19 October 1966, DEA file JA1966/10, CRS A6364/4, NAA. Lieutenant Colonel G. J. Leary
attended SESKOAD in 1967, and his course report, dated 29 December 1967, is in DEA file 696/2/3 Part 2,
CRS A1838/346, NAA.

130 Membership of the IDC included representatives from the PM’s Department, DEA and Treasury,
Departments of Defence, Navy, Army and Air Force.

131 Some 125 ships were to be mothballed. The Australian, 26 November 1966, p.1.

132 < Annual Report 1966°, 16 May 1967, DEA file 3034/10/21 Part 2, CRS A1838/321, NAA. An airborne
division was not developed, although parachute units were gradually introduced. The 400 000 target was
never achieved; by 1993, the army totalled some 211 000. For detail on the history of the Indonesian armed
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money, but increasing the size of the army was expensive. How could the increase be
financed in a climate of tight budgets? Evidence confirmed that the Indonesian armed
forces were suffering through budget restrictions, and equipment maintenance problems
were becoming more prevalent. As well, a foreign policy review was in the offing, and the
results of the Indonesian Plenary Cabinet meeting in April 1967 were still under scrutiny.
The meeting agreed to a foreign policy that was ‘still free, active, anti-imperialist and based
on Pantjasila and the 1945 Constitution’. In 1948 the new Indonesian Republic committed
itself to pursue a ‘free and active’ foreign policy; now, in 1967, the new government
wanted to continue much the same approach.'”> Loveday confirmed with Malik that ‘free
and active’ meant a foreign policy not tied to any foreign country or ideology’."** The
consequences for Australia were unclear; fresh analysis was required to ascertain the
external aims of an expanding army and a newly stated foreign policy; and the Defence
Committee was tasked to consider these recent announcements as part of the new strategic

basis paper. 133

Moreover, the time seemed even more appropriate to cultivate a better
understanding of Indonesia’s future military intentions through the defence relationship.
Hasluck briefed Rusk by cable that Australia ‘would look for opportunities to develop
closer relationships’ between the Australian and Indonesian defence forces ‘through visits,
exchange of service students, simple joint exercises and in other ways’ to establish a
‘balanced program involving reciprocal obligations and benefits’.!*®*  Hasluck was also

aware that the United States had taken its first step to normalize defence contacts by

forces, see Robert Lowry, The Armed Forces of Indonesia, Allen & Unwin, St Leonards, 1996, particularly
Chapters 1 and 3.

133 1t is not the intention to canvas the various meanings of a ‘free and active’ foreign policy in this thesis.
Suffice to say that the phrase has been interpreted in several ways throughout the New Order period, with
perhaps a significant diversion in meaning to justify the signing of the security agreement with Australia in
December 1995. For a detailed analysis, see Rizal Sukma, ‘Indonesia’s Bebas-Aktif Foreign Policy and the
Security Agreement with Australia’, Australian Journal of International Affairs, Volume 51, Number 2, 1997,
pp.231-41.

134 Letter, First Assistant Secretary Shann to Secretary, Department of Treasury, 14 April 1967, DEA file
3034/12 Part 9, CRS A1838/2280, NAA. DEA was concerned that the announcement might undermine the
proposed aid program in the government’s 1967-68 budget.

135 JIC completed the new Indonesian Military Capabilities assessment, which was distributed in October
1968. JIC (AUST) (68) (40) Indonesian Military Capability, DEA file TS666/68/40, CRS A1838/346, NAA.
136 Cablegram 507, Hasluck to Rusk, 19 February 1968, DEA file 3034/10/1 Part 31, CRS A1838/280, NAA.
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providing equipment to Indonesian engineer units, and students and staff of the United

States National War College visited Jakarta for one and a half days in April 1967."%7

There were known inhibitors to an open cooperation program; Indonesia was short of
foreign exchange, and the establishment of a special fund could become ‘particularly
embarrassing to the Indonesians’ or even lead to requests for defence equipment and direct

military support. The IDC advised:

In time Australia may consider it in its national interest to develop such a course; in the short term,

the Committee felt that Australia’s interests should be limited to the more modest objective of

developing closer links."*®

The IDC suggested new service activities to balance the naval visit program that had slowly
been introduced. Six naval projects were considered, and affirmative decisions taken on
four on the basis that no additional finance was required and that the Navy’s ship annual
training program was not adversely affected; the remainder required further discussion once
Navy provided additional information. The hydrographic ship, HMAS Moresby, was
approved to make a port visit to Jakarta, as part of a normal self-maintenance period for the
ship while surveying in North West Australia, to unload the defence gift of mapping
material to the Indonesian Naval Hydrographerl39; Indonesia’s request for the Indonesian
Naval College (SESKOAL) to visit to Sydney, Wollongong and Newcastle to observe ship-

d140'

building and industrial facilities was agreed ; and Navy and Air Force consented to

137 Loveday reported that the United States Administration had decided to provide some $US8 million of

engineering and transport equipment during 1967. The United States Ambassador, Marshall Green, had also
initiated discussion on the use of Bali as a rest and recreational centre for American troops from South
Vietnam. Green indicated to Loveday that Malik was enthusiastic over the Bali proposal because of the
foreign exchange benefits in spite of the possible political difficulties on Vietnam; Cablegram 1524, Loveday
to Canberra, 22 November 1966, DEA file JA1966/10, CRS A6364/4, NAA. Note to File, 5 April 1967, DEA
file 3034/12 Part 9, CRS A1838/280, NAA.

138 DEA file 3034/10/1 Part 31, CRS A1838/280, NAA.

139 The visit lasted three days and included a display of survey equipment to the Indonesian Hydrographer’s
staff. The Treasury-approved gift of mapping material comprised 50 000 sheets of chart paper and 250 sheets
of Astrolon reproduction sheets, valued at $A1500. IDC Meeting Report, 20 August 1968, DEA file
3034/10/1, CRS A1838/280, NAA.

' The visit was agreed at Indonesian expense, in accordance with arrangements put in place for the previous
Indonesian Air Force College visit in which only accommodation and refueling of Indonesian aircraft costs
were met by Australia (SA11 000). The request was made by Indonesia through the Australian embassy for
35 students and staff to visit 22 February — 3 March 1968 for 7-10 days. Cablegram 2944, Jakarta to
Canberra, 19 December 1968, DEA file 3034/10/1 Part 31, CRS A1838/280, NAA; and Press Statement, 20
February 1968, CNIA, Volume 40, February 1968, p.65.
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provide training for Indonesian naval air traffic controllers in 1968-9.'*! Navy offered to
provide further information on availability and costs for the training of Indonesian naval
officers on safety and survival equipment courses, clearance diving courses, and naval
hydrographic training courses. Since the aim of the program was not ‘to increase battle
efficiency but to strengthen ties between the two countries’, requests on other courses
would require ‘careful examination’. Navy, like Air Force, saw few benefits in training
reciprocation in Indonesia because of the non-matching of equipment and different

standards of individual and ship training.

Army’s approach was circumspect. The IDC noted that Army was already considering
mapping assistance in West Kalimantan, which meant that opportunities existed to provide
survey training to Indonesians who would then be able to participate in ‘on the job’
training. No dates were agreed; Army was tasked to advise formally on the availability of
funds and discuss any reservations on the project with Indonesia through embassy staff.'*
Army recommended that Indonesian officers could be trained on the junior battlefield
intelligence course; the recommendation was rejected because the three-month duration of
the course was contrary to the convention that to bring students to Australia for periods
under three months was not cost effective. The Department of External Affairs also
objected to selective international attendance on intelligence courses on the grounds of
perceived political favouritism and suggested that courses would be more suitable if open to
attendance from other South East Asian countries. The decision was taken to examine the

option further.'*?

141 Both Navy and Air Force saw advantages in having the Australian air traffic control system introduced into
Indonesia at the small cost of approximately $A6 000 per student. Air Force did express some concern that
Indonesia would send female students, which could be ‘the cause of some embarrassment’ to Air Force. IDC
Meeting Report, 20 August 1968, DEA file 3034/10/1, CRS A1838/280, NAA.

142 The Australian Joint Mapping and Charting Committee (JMCC) had investigated the possibility of
mapping assistance, and the concept of combined programs was endorsed for further discussion with
Indonesian authorities. JMCC Report Number 5/68 and Chiefs of Staff Committee Minute Number 82/68 in
DEA file 3034/10/1, CRS A1838/280, NAA.

143 Army eventually rejected Indonesian attendance at battle efficiency training at the Joint Intelligence Centre
and on attachments and ‘on the job’ training in the intelligence field. IDC Meeting Report, 20 August 1968,
DEA file 3034/10/1, CRS A1838/280, NAA.
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The IDC agreed that there were limited benefits in attendance on most Indonesian army
courses; it was acknowledged, however, that parachute courses may be of some benefit, but
Army did not have spare language-proficient personnel to attend at this stage. Providing
language-proficient students remained an ongoing problem. The IDC noted Army’s
suggestion to provide accounting and administrative training in the future and confirmed
the success of the reintroduction of exchange training at both staff colleges. Each exchange
had been ‘approved on an ad hoc basis’, and since future exchanges were ‘envisaged by all
parties as continuing indefinitely’, the IDC recommended that the ‘matter should now be
regularized as a continuing arrangement and appropriate ministerial approval obtained’.'**
In contrast, there were few benefits in Australian attendance for the foreseeable future at the
Indonesian navy and air force command and staff colleges to justify the personnel and

. 14
financial costs.'®

The Services strongly opposed additional Indonesian attendance at operational exercises
above the approved program of normal, but tightly controlled, attendance of the Canberra-

based Indonesian military attaché.'*

Security concerns remained paramount over the
preparation for operations in Vietnam; as well, the joint nature of Australian exercises was
considered unsuitable because Indonesia did not conduct exercises with more than one
service. The IDC endorsed the Services’ concerns but acknowledged that specific
proposals from Indonesia should be considered on their merits.'*” Reciprocal visits
provided greater potential to improve defence relations; already the Australian Chief of the
Air Force had visited Indonesia in October 1967; his equivalent, Air Marshal Roesmin

Noerjadin, reciprocated the visit in May 1968 primarily to investigate Australia’s capacity

144 Ministerial approval was granted one month later. Generally, two Indonesian officers have attended ASC
per year, reciprocated by one Australian officer at Bandung each year. IDC Meeting Report, 20 August 1968,
DEA file 3034/10/1, CRS A1838/280 and DEA file 3034/12/10, CRS A1838/2, NAA.

145 Attendance began much later with one Australian student attending the Naval Command and Staff College
(SESKOAL) in 1976, and one student commencing studies at the Air Force Command and Staff College
(SESKOAU) in 1987. Reciprocation was also approved. Information provided by the Strategy and
Ministerial Services Division, Department of Defence, 16 November 2000.

146 The military custom to permit foreign military attachés in Australia to observe military exercises enabled
Indonesian representatives, as part of the military attaché group, to view the less classified parts of major
exercises.

147 IDC Meeting Report, 20 August 1968, DEA file 3034/10/1, CRS A1838/280, NAA.
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to maintain Indonesian aircraft purchased from the Soviet Union.'*® Roesmin’s visit ended
bureaucratic controversy; the visit was intended for early 1967, failed to gain Australian

ministerial approval, and was ‘diplomatically’ postponed to 1968.'*

In reciprocation of the visit by an Indonesian Air Force Staff College (SESKOAU) group of
students to observe a firepower demonstration at Williamtown, agreement was given for
RAAF Staff College to visit Indonesia in 1968"’; and the Australian destroyers, HMAS
Vampire and Yarra, undertook port calls at Jakarta and Surabaya.'’! Sensitivities still
remained; the proposed visit by the Indonesian Director of Military Intelligence (DMI) to
Australian military installations was not supported by the Joint Intelligence Committee or
by the Department of External Affairs which had objected on the grounds that the visit
would be difficult to present publicly. This was the second time that the Director had
endeavored to visit Australia, and in the spirit of cooperation the IDC agreed that Army
should investigate the possibility of the Director visiting as part of a senior officer’s party.
Senior officer visits were considered to be ‘quite acceptable’ if they were not too frequent,
perhaps one to two per year at the discretion of the Department of Defence and the relevant
Service department, with the appropriate Service Chief issuing the invitation.'”® The new
arrangements, agreed by Hasluck and Fairhall, had the consequence in formally removing

Department of External Affairs from the invitation process. This was unusual, noting the

148 1 etter, Secretary DEA to Secretary, Defence, 21 April 1968, DEA file 3034/12 Part 9, CRS A1838/280,
NAA. ‘Air Chief’s visit may mean closer links with Indonesia’, The Australian, 4 May 1968, p.8. In January
1967 Hasluck was briefed that the Soviet Union had refused to supply spares to the Soviet aircraft in the
Indonesian air force. In 1968 circumstances had changed and Soviet spares were purchased. Report on Visit
by Air Attaché to Indonesian Air Force Units in East and Central Java, 24 June 1969, DEA file 696/2/3 Part 2,
CRS A1838/346, NAA. Roesmin’s visit was unsuccessful. Howson’s diary entry, 2 February 1967, Aitkin,
The Howson Diaries, p.267.

149 The Australian embassy and DEA preferred a civilian to be the first to make a formal visit to Australia,
rather than an air force officer, even though Roesmin held conjoint appointments: Chief of the Air Staff and
Commander-in-Chief of the Air Force, and Minister of State for Air. The impact of Dwifungsi was not always
acknowledged, although DEA won the debate, and the Indonesian Finance Minister, Dr. Frans Seda, became
the first Cabinet minister to visit Australia in the New Order period. Letter, Secretary of Defence to
Secretary, DEA, 30 March 1967, DEA file 696/2/2/5 Part 1, CRS A1838/369, NAA; and CNIA, Volume 38,
1967, p.449.

150 press Statement 20 February 1968, CNIA, Volume 40, February 1968, p.65.

151 < Annual Report 1% July 1967 — 30" June 1968, DEA file 3034/10/1, CRS A1838/280, NAA.

152 The new system would encourage Defence to undertake its own approach on future invitations, and this
would later become an area of contention between Defence and DEA when DEA developed its program of
invitations, under the special overseas visits fund. Letter, DEA to PM Department, 18 October 1968, PM file
68/8963, CRS A1209/45, NAA.
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Department of External Affairs’ concerns over the proposed visit of the Indonesian DMI,
but typical of the compartmentalized approach that ministers employed in managing their

departments during the term of the Holt government.'>®

The IDC report was simple and conservative, reflecting the times and a government focused
on cautiously nurturing the defence relationship. Hasluck had previously concluded that
Australia should not become complacent about the potential and future intentions of the
Indonesian armed forces; defence assistance is ‘relatively cheap and allows Australian
access to the Indonesian military establishment in ways that would otherwise be
impossible’.'>*  The recommendations attempted to embrace the notion of ‘reciprocal
obligations and benefits’, yet failed to achieve ‘balance’ between the countries due to the
different standards of training, different equipment and Australian security concerns.
Unlike the Menzies’ initiative, participation of all the Services was organized and defence
cooperation guidelines established. The aim of the program, not ‘to increase battle
efficiency but to strengthen ties between the two countries’, determined the selection of
activities. Training activities concentrated on individuals, rather than sub unit or unit
exercises, and were carefully chosen by the Services to satisfy security concerns;
attendance at operational exercises was considered on a case-by-case basis; and visit
programs were developed to permit ship and aircraft liaison visits, senior personnel and
college group visits. The IDC report did not recommend the provision of operational

equipment.

The report gained general acceptance. Loveday welcomed the range of activities but
cautioned against ‘rushing in’ to offer all projects:
We should not give the Indonesians the impression that we are trying to push them into an ultimate
defence relationship with us, or even that we are breaking out necks to get close to them. We should

preserve our modesty about the whole affair, and at the same time not have them feel that they are

compromising themselves.

133 Fairhall lamented the lack of ‘whole of government’ approach and coordination across departments to
Po]icy-making under the Holt and Gorton governments. Interview Sir Allen Fairhall, 24 July 2000.

54 Briefing Note on Cabinet Decision 762, 19 November and 4 December 1968, on Cabinet Submission 306,
‘Strategic Basis 1968’, CS file C306, CRS A5868/2, NAA.
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He observed that elements of HMAS Vampire s recent port visit ‘had fallen flat’ through an
apparent over-abundance of naval activities and subsequently recommended no further ship
or aircraft visits for 1968; he strongly recommended against the visit of Air Marshal
Roesmin Noerjadin, preferring that a civilian cabinet minister should be the first to visit
Australia. He remained concerned that undue publicity on defence cooperation could be an
embarrassment to groups, both in and out of the Indonesian military; and he cautioned that
‘we are putting our toe into what could be deep water’. He counselled how ‘hungry’ each
of the Indonesian armed forces was for equipment, ‘and this will increase with each year
that they are kept on the present “care and maintenance” basis’. Already the Indonesian Air
Force had hinted at future requests for free maintenance and servicing facilities from

Australia.'>

Loveday was, nonetheless, cognizant of the growing interrelationships
between the Indonesian military and economic activities; and military assistance had the

potential to act as a ‘sweetener’ for private investment.'*®

Hasluck and Fairhall accepted the IDC report, and agreement was given for Army to extend
a visit invitation to the Indonesian Army Commander, the ‘invitation being a desirable
activity to launch the new defence cooperation program’."”’ Letters of offers for the
approved projects were soon prepared for delivery by embassy staff to the appropriate
Indonesian authorities. The timing of the letters was sensitive; the development of the IDC
report was carried out in the knowledge that the government had decided to extend the
Defence Aid Program to Malaysia and Singapore by allotting an additional $A20 million
for the period 1968-70. The announcement of the extension was orchestrated for 5 October

1967, after the Indonesian government had been informed on the intended aid

announcement and the detail of the IDC report.'®

155 Note, Loveday to Secretary DEA, 19 April 1968, DEA file 3034/10/1 Part 30, CRS A1838/280, NAA. See
also the reporting of Roesmin’s visit to Australia, Christopher Forsyth, ‘Indonesia to seek Australian aid in
servicing aircraft’, The Australian, 10 May 1968, p.2.

1 Dwifungsi, the two functions of the Indonesian military, is described in Bilveer Singh, Civil-Military
Relations Revisited — The Future of the Indonesian Armed Forces (ABRI) in Indonesian Politics, Crescent
Design Associates, Singapore, 1999, particularly pp.153-78.

157 IDC Meeting Report, 20 August 1968, DEA file 3034/10/1, CRS A1838/280, NAA. Army also convinced
the IDC that invitations should not necessarily be confined to senior operational officers but should also
include logistic and personnel officers.

158 The Australian Defence Aid Programme started in 1964 during Confrontation. The new program totalled
$A14 million to Malaysia and $A6 million to Singapore and included the provision of military equipment,
training courses in Australia and seconded Australian personnel to the Malaysian Armed Forces. Between
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MAPPING ASSISTANCE TO INDONESIA

One approved project of the new program involved the provision of mapping assistance to

Indonesia.">’

During the early stages of the New Order period, Indonesian authorities
identified the importance of national development to exports. National exploration and
exploitation were hamstrung through the lack of a reliable transportation infrastructure,
insufficient power generation for large-scale mining operations and inadequate national
mapping.'® Since 1960 Indonesia had commenced intensive exploration for minerals to
support the establishment of steel making and to improve earnings through the export of
minerals. A number of projects had been identified for exploitation, including iron and
steel prospects in Kalimantan, copper and aluminium mining in North and South Sumatra,

and copper, gold and nickel in West Irian.'®

Indonesia lacked a modern charting and
mapping capability and sought international assistance, as part of national development
assistance, at an international cartography conference in March 1967 in Canberra.'®® The
United States, Britain and Australia expressed interest in a combined assistance program,
and reconnaissances were conducted to ascertain suitable projects, scale of assistance,
equipment requirements and projected costs. In January 1968 the United States advised
that ‘the time was not opportune’ for their participation.'® This was not surprising because
of the anti-American sentiment in the Indonesian ruling elite over United States military
operations in Vietnam. After further discussion with the Indonesian Director of
Topography, the decision was taken to conduct a combined British, Australian and
Indonesian mapping project in the western area of Kalimantan, over a six-month period, to

survey some 24 000 square miles.'®

1964 and 1967, 385 Malaysian and eight Singapore servicemen undertook training in Australia. Ministerial
Statement, CPD, House of Representatives, Volume 57, 5 October 1967, p.1748.

13 Survey cooperation continued until 1984 and is dealt with in full to introduce the issue of the Indonesia-
Papua New Guinea border.

160 M inisterial Statement, CNIA, Volume 43, May 1972, p.226.

161 Cablegram 406, Canberra to Jakarta, 17 March 1967, DEA file JA1967/03T, CRS A6366/4, NAA.

162 Record of UK/AUST Discussions, 11 October 1968, in DEA file 696/2/2/8 Part 1, CRS A1838/369, NAA.
193 In May 1967 the United States dispatched a technical team to Indonesia to examine options. See Army
Directorate of Survey file 101-418-4, cited in C.D. Coulthard-Clark, Australia’s Military Map-Makers — The
Royal Survey Corps 1915-1996, Oxford University Press, South Melbourne, 2000, pp.160-1.
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Operation Mandau

The operation, codenamed Mandau, was successfully carried out during April to August
1970 and involved the British Royal Engineers survey detachment from Singapore,
supported by British Royal Air Force aerial photography missions and Australian aviation
and survey personnel.'® Indonesian participation was limited to liaison and security
personnel, although a small number of surveyors from the Indonesian army survey corps,
JANTOP, participated after completing technical ‘on the job’ training on British and
Australian equipment.'® The success of Mandau generated a further invitation to continue
survey assistance in the southern part of Sumatra; the invitation was directed to Australia
and was not without internal debate in Jakarta because of the security issues surrounding
national mapping tasks. The provision of mapping information is a strategic undertaking,
which ultimately provides commercial and military knowledge that could be used against
the host country. An invitation to Australia offered Indonesia advantages by not becoming
tied to powerful countries with overwhelming strategic, economic and political forces; and
survey cooperation with Australia in the border area of Irian Jaya and Papua New Guinea
had evidenced Australia’s good intent in providing the necessary technical survey and
mapping assistance. Suspicion, however, lingered over possible Australian use of this most
valuable geographic intelligence; and a difference of opinion existed within the Indonesian
military between a minority who were suspicious of Australian intentions and a majority
who accepted that Australia’s involvement in national mapping tasks caused the least

: 167
strategic harm.

'4 Ibid., p.161. See also ‘Mapping Co-operation with Indonesia’, in CNI4, Volume 43, 21 March 1972,
p.116; and Peter Hastings, ‘The road to Samudra’, The Australian, 13 July 1968, p.7.

1 Mandau is the Bahasa Indonesia word for the short straight knife used by the indigenous Dyaks.

' The Australian contribution was some 25 survey personnel, three Army Sioux helicopters and one Army
Pilatus Porter, an Air Force Caribou, and on occasions a chartered light aircraft. It took five C130 Hercules
sorties to place the contingent into Supadio, the airfield servicing the town of Pontianak. At the height of
operations the base camp contained nearly 80 people, including personnel from a number of Army corps such
as medical, engineers, ordnance and other supporting agencies. T.C. Sargent, ‘Operation Mandau: The Royal
Australian Survey Corps in Indonesia, 1970°, in National Bulletin of Survey Corps Association, Volume 7,
September 1971, pp.32-43.

187 Baden Intelligent Strategies (BIAS), the Strategic Intelligence Agency, argued strongly against outside
assistance to overcome the mapping problem, preferring to wait until there were sufficiently trained
Indonesian personnel who could undertake the task. The Indonesian government chose not to wait. Interview
Brigadier K.B.J. Mellor, 22-23 May 2000.
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There were other, more emotive reasons that influenced the Indonesian decision. The
years, 1968 to 1970, were high periods in a growing Indonesian consciousness of Australia;
this was partly the result of proximity, combined with Indonesia’s rapprochement with the
West. It was also due to a growing conviction in some circles of Indonesian expectations of
Australia; ‘the steady stream of returning Indonesian doctors, lawyers, parliamentarians,
mining engineers, academics and soldiers [were] slowly spreading the word’ on Australia’s
natural wealth. For some Indonesians, the size of Australia’s economic assistance seemed
unrepresentative of Australia’s capacity for assistance, although, aside from its value, the
Australian contribution was accepted as a stimulus for the generous instincts of the more
prosperous nations of Japan and the United States. Australia’s role in urging Japan to
increase its aid to some $US71 million, defer trade debt further and pledge an additional
$US27 million for fiscal year 1968-9 was widely appreciated by Indonesian officials at the
highest levels. ‘Australia is a popular country in Indonesia’.'® Some in the Indonesian
military saw the potential of a more substantive relationship emanating from the ongoing
mapping assistance:

Australia is important. We have manpower and you have industry. Maybe in five to ten years we

will be ordering our equipment from you, perhaps standardize with yours. But quietly, very

quietly.'®

Operation Gading

The second survey operation, Gading, was undertaken after intensive reconnaissances were
carried out in late 1970 and early 1971.'7° The 86-strong contingent was airlifted to
Palembang in March 1971, where Indonesian army engineers had constructed a base camp
near the airfield. Survey control work started almost immediately with Indonesian and
Australian surveyors closely integrated in the fieldwork. Information was sometimes

dispatched to the Army’s mapping facility in Bendigo where information were compiled,

168 peter Hastings, ‘The road to Samudra’, The Australian, 13 July 1968, p.7. Hastings related the comments
of an Indonesian general: ‘Indonesians used to look north, and to the United States and Europe ... we look
south and there is Australia, very large and suddenly very important’.

169 Editorial, ‘Indonesia: the need is not passed’, The Australian, 4 July 1968, p.8.

170 Ministerial Statement, in CNIA, Volume 43, March 1972, pp.133-4. Gading is Bahasa Indonesia for
elephant tusk.
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formatted and printed, and then distributed to the Indonesian authorities.'"”' Field
operations were planned to coincide with Indonesia’s dry season and continued for the
following five years until the areas designated for mapping had been surveyed.'”” The field
work was extensive; in some years the contingent was increased to over 100 personnel of
surveyors, pilots and maintenance crew for the supporting Australian army fixed wing and
rotary aircraft; and new base camps were established in Medan and Padang.'” By the end
of August 1975 survey control had been established along Sumatra and linked with
Malaysia across the Strait of Malacca.!”* The program was so successful that Indonesia

requested a continuation of survey assistance in Irian Jaya.

Operation Cenderawasih

The Dutch had undertaken limited mapping of Indonesia during the colonial period,
including some coastal mapping of Irian Jaya. New and accurate maps were required to
satisfy ongoing exploration and to accelerate infrastructure development to ensure timely
export from the new mines.'” Other, more militaristic reasons existed. Indonesian control
of the province was under threat through the activities of West Papuans seeking
independence, and the lack of quality maps and the inadequacies of the Dutch maps

hampered military operations against these groups.

In June 1976 Operation Cenderawasih initiated geodetic and mapping control for the
western part of Irian Jaya, or the Bird’s Head, as it is more commonly known.'”® Survey
operations were mounted each year, between June and November, before the onset of the

wet season. The size of the contingent totaled some 145 personnel of whom only 35 were

! The Army Survey Regiment at Bendigo was responsible for research and development into mapping to
satisfy the Army’s requirements. The Regiment also provided technical survey control and mapping services
for the ADF and assisted the National Mapping Authority in mapping Australia and its territories.

172 Operations Gading 1,2,3,4, 5 and 6 continued in the period May to August of the years 1971, 1972, 1973,
1974 and 1975 respectively. The Chronology of the R4 Survey Corps, The School of Military Survey,
Bandiana, 1979; Coulthard-Clark, Australia’s Military Map-Makers, pp.161-2.

173 Ministerial Press Release, 26 March 1971, in CNIA, Volume 42, March 1971, pp.133-4.

174 Ministerial Press Release, AFAR, Volume 44, May 1973, p.357; and Ministerial Press Release, AFAR,
Volume 45, January 1974, p.60.

175 For example, in 1968 Freeport Sulphur undertook copper exploration south west of the Vogelkoop and
investigated nickel extraction in Waigeo. Peter Hastings, ‘Indonesia’s leaders race against time to restore
economic sanity’, The Australian, 15 July 1968, p.7.

176 Cenderawasih is Bahasa Indonesia for the bird of paradise.
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surveyors, with the remainder providing transportation, communications and administrative
support. Progress was slow; weather interfered with visibility, producing poor conditions to
undertake survey work. Poor weather also played its part in causing the first casualties; an
Iroquois helicopter crashed in a forest at an altitude of 10 000 feet; the Australian pilot was
killed, and the four surveyors survived, although seriously injured. Australian Special Air
Service personnel were dispatched to the accident site after Indonesian authorities provided
‘extraordinary co-operation’ in permitting the Special Air Service to operate in Indonesian

territory without the need for diplomatic clearances.'”’

Cenderawasih 1978 continued the program in Irian Jaya through aerial photography
missions flown by Canberra reconnaissance jets from Darwin to finalize survey control
over areas which proved to be unsuitable for ground survey work. Ground survey,
however, resumed in 1980 in the areas of Timuka and Sentani, and during this phase, which
was finally completed in November 1981, Australian surveyors came into ‘non-violent’

contact for the first time with the OPM:

A grubby letter, pressed into the hands of the party’s civilian aircraft mechanic on the airstrip at
Timuka ... demanded to know why Australians were cooperating with the Indonesian armed

forces.'™

The incident worried the Indonesian authorities, and additional protection was arranged for

Australian survey parties for the remainder of the operations.'”’

The End of Survey Cooperation

Additional survey control assistance was provided albeit on a smaller scale to other parts of
the archipelago. Operation Pattimura was conducted in the Maluka province in the Celebes
in 1979, Ambon in 1980 and Tanimbar in 1981. In 1982 operation Nusa Barat was
undertaken at short notice in the Riau and Lingga island group; and during Nusa Barat
1983 and 1984 survey control fixed a number of Indonesian islands between Borneo and

the Malay peninsular. These operations were completed with JANTOP personnel, the work

"7 Interview Brigadier J.J. Wallace. Wallace led the SAS rescue party. See also David Horner, SAS:
Phantoms of the Jungle, Allen & Unwin, Sydney, 1989, p.414; Clem Sargent, The Royal Australian Survey
Corps 1915-90, 1995, p.20; and Coulthard-Clark, Australia’s Military Map-Makers, p.164.

178 Cited in Ibid., p.165.

' Cited in /bid.
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dispatched to Bendigo for detailed plotting and checking, and returned to the Indonesian

authorities for cartography and final printing.

No major survey operations were conducted after Nusa Barat 1984. In the circumstances
of strained government to government relations, arguments emanating from the Indonesian
Strategic Intelligence Agency (BIAS) over Australian access to Indonesian geographic
information gained ascendancy. BIAS had always argued that mapping vulnerable parts of
the Indonesian republic gave Australia unacceptable military and commercial
advantages.'® The decision meant that Indonesia would rely on its own mapping capability
to finish the survey control work and rely on old Portuguese and Dutch maps which were
produced during the colonial period.'®' Aerial survey, however, was resumed in Irian Jaya

with individual tasks carried out during the period, 1990 and 1995.'%

The survey assistance provided under defence cooperation might turn out to be one of the
more significant programs of assistance. The uncomplicated Australian contribution,
rendered with good intent, helped to accelerate national development and export
enhancement during Indonesia’s period of economic recovery. While the assistance did not
directly provide commercial advantage to Australian industry, Indonesian authorities were
aware that maps could be produced in Australia from the survey control work, and

possession of these maps would provide a strategic advantage in military planning.

"% From 1973 a survey liaison officer was attached to the Australian embassy in Jakarta to provide technical
assistance when the need arose. The officer also lectured on Indonesian survey courses at the Institute of
Technology in Bandung and provided technical advice on Indonesian survey operations and to the Indonesian
survey regiment. Interview Brigadier K.B.J. Mellor, 22-23 May 2000; and Coulthard-Clark, Australia’s
Military Map-Makers, pp.166-7.

181 On 10 October 1999, an incident in the border area of East and West Timor between Indonesian armed
forces and the International Force in East Timor (INTERFET) had its origins in different maps. Indonesian
soldiers were using Dutch maps, which did not agree with the border markings on maps in use with
INTERFET troops. This was not the first Timor border incident. A December 1966 clash between
Indonesian and Portuguese troops in the Timor border area resulted in seven Portuguese soldiers killed. The
clash happened through poor maps and an inadequate number of border markers. Cablegram 1627, Jakarta to
Canberra, 13 December 1966, DEA file JA1966/05T, CRS A6364/4, NAA. For detail on the INTERFET
incident, see Question without Notice, CPD, House of Representatives, Volume 229, 11 October 1999,
p.8420.

182 Report from the Joint Standing Committee on Foreign Affairs, Defence and Trade, Australia’s Relations
with Indonesia, Australian Government Printing Service, Canberra, November 1993, p.71.
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THE INDONESIA - PAPUA NEW GUINEA BORDER 1962-1972

Background

Dr Subandrio’s visit to Canberra in February 1959 was described by the Minister for
External Affairs, R.G. Casey, as one to ‘clear up misunderstandings’ about the protracted
dispute between the Netherlands and Indonesia over West New Guinea. '8 Considering that
Indonesia had never wavered from its position in respect to the dispute, Casey’s comment
seemed abstruse, although some commentators ironically presumed that it was the
Australian position that required clarification.'® In the substance of Australia-Indonesia
relations, the visit assumed larger importance after the event than during the visit for the
domestic reaction it caused.'® Subandrio achieved a public relations success, courting the
press through which he was able to deliver messages aimed at dispelling ‘suspicion,
mistrust and non-confidence in Indonesia’s intentions’. He declared that Australians ‘had
no fear of an attack from Indonesia, as we have no fear of an attack from you’.'® ‘We
would not want the rest of New Guinea or any part of Australia’. Indonesia, he stated,
would be Australia’s first shield of defence against any attack and would welcome a treaty
of friendship with Australia, adding ‘we do not enter into military treaties with other

. 187
countries’.'®

Subandrio proclaimed the benefits of Australian military aid, as ‘the best
way that Australia could help Indonesia’, and confirmed that Indonesia was looking
forward to Menzies® first prime ministerial visit to Jakarta in December.'®® His visit to
Australia and his advocacy for Indonesian control of West New Guinea were directed at
weakening Australian support for the Dutch and induce Australia to embrace the American

" . 189
position of reasoned neutrality.

183 The Indonesia-Papua New Guinea border and the West New Guinea dispute are only covered in sufficient
detail to develop the continuing threads of the Australia-Indonesia relationship. For additional detail see lan
Downs, The Australian Trusteeship of Papua New Guinea 1945-75, Australian Government Printing Service,
Canberra, 1980, pp.214-72; and J.A.C. Mackie, ‘Australia and Indonesia 1945-1960°, in Gordon Greenwood
and Norman Harper, (Editors), Australia in World Affairs 1956-1960, for the Australian Institute of
International Affairs, Cheshire, Melbourne, 1963, pp.272-326.

184 «Netherlands New Guinea’, CNIA, Volume 30, February 1959, pp.269-70.

185 The circumstances leading up to and including the visit, as well as Casey’s off-handed invitation for
Subandrio to visit Canberra, see ‘Problems of Australian Foreign Policy’, Australian Journal of Political
History, Volume 5, 1959, pp.139-46.

186 <putch To Quit As Basis Of Plan’, The Sydney Morning Herald, 12 February 1959, pp.1, 8.

187 The suggestion of a Treaty of Friendship was never raised again.

188 E ditorial, ‘Good Neighbourly Visits’, The Age, 16 February 1959, p.2; and ‘Dutch N.G. Issue Not Solved
at Canberra Talks’, The Age, 16 February 1959, p.3.

189 cywest N.G. Safest in Indonesian Hands’, The Age, 17 February 1959, p.5.
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The joint communiqué after the meeting described the discussions between Cabinet and
Subandrio as covering the ‘full explanation of the considerations which led each country’ to
a “different view over West New Guinea’. Indonesia remained committed to absorption of
West New Guinea, and Australia recognized the Netherlands’ sovereignty of West New
Guinea and the principle of self-determination for West Papuans. If an agreement were
reached between Indonesia and the Netherlands ‘as parties principal, arrived at by peaceful
processes and in accordance with internationally accepted principles, Australia would not
oppose such an agreement’.'” The government did not anticipate the reaction to the notion
of appeasement implicit in the joint announcement, nor did it expect opposition to
Australia’s renouncing its claim to a direct interest in the matter. Australia had always
sought to be recognized as a ‘party principal’ - the language that Spender had constantly
used to engender international support for Australia’s position. Now, in Casey’s view,
Australia’s role was downgraded to that of ‘a very interested third party’, and by foregoing
the role of ‘party principle’ the government had withdrawn as an active participant from the
negotiations between Indonesia and the Netherlands. The press were damning, some
government members declared their opposition to the government’s position, and the Labor
Opposition’s withdrew from its unofficial bipartisan approach to West New Guinea.'”!
Realizing that the joint announcement had indicated that Australia could not prevent an
agreement, Menzies capriciously recounted to Parliament that Australia would ‘not
advocate a negotiation’, and ‘we are certainly not prepared to urge the Dutch to

negotiate’.'”> Menzies declared that the joint communiqué had merely indicated an

intention to ‘keep lines of communications with Indonesia open’.'”?

The government seemed momentarily to have lost the support of its constituency. It was

true that events were unfolding through outside influences rather than from the ostensible

19 1oint Announcement, by the Indonesian Foreign Minister and the Australian Minister for External Affairs,
15 February 1959, CNIA, Volume 30, February 1959, p.81.
191 gee, for example, Douglas Wilkie, ‘Pact Pitfalls and Mr. Casey’, The Sun (Melbourne), 18 February 1959,
p.6; Editorial, ‘Mr. Casey Neither Explains Nor Excuses His Folly’, The Sydney Morning Herald, 19 February
1959, p.1; Ministerial Statement, CPD, House of Representatives, Volume 22, 24 February 1959, pp.194-219.
192 71 ;

Ibid., p.198.
193 Downs, The Australian Trusteeship of Papua New Guinea 1945-75, p.226.
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moral basis of the government’s policy, yet the government was wedded to three

propositions all of which provided little room for manoeuvre:

The fear that if Indonesia were given West New Guinea, it would only be a matter of time ... when
the claim will be pushed farther so as to include the Trust Territory of Australian New Guinea and its
people. Second was the determination to keep communism ... from gaining a foothold among the
New Guinea people. Third was the belief that New Guinea was an absolute essential link in the

chain of Australian defence.'**
Such propositions seemed self-evident in the environment of the Cold War in which
perceptions of a communist-inspired expansion in Asia influenced the political thinking and
rhetoric of the day. Nonetheless, each proposition varied in importance when measured
against the oft-expressed Australian vital interest of developing a friendly long-term
relationship with Indonesia. By 1963 the essentiality of the defence link of Papua New
Guinea to Australia’s defence was not accepted by a number of government members and

. .. . . 195
remained less significant as a security issue.

The notion that Indonesia might become
communist was not as evident in 1959, although Indonesian domestic politics indicated
sufficient political uncertainty to warrant caution in defence policies.'”® To use Indonesia’s
claims on the Trust Territory as a principal determinant of policy was perhaps an over-
estimation of Indonesia’s intent. To be sure, Indonesia wanted West New Guinea and had
indicated so as early as 1949, however no claim had ever been made on Papua New Guinea

even in the unsettling anti-colonial climate of the period.'’

1% Bruce Grant, Indonesia, Penguin, Ringwood, 1964, p.156. Grant also commented that ‘self-determination’
would only later become a frequently cited reason for Australia’s policy on West New Guinea. The fear of
Indonesia becoming communist and communism permeating West New Guinea is described in DEA file
1960/980, CRS A1209/64, NAA, in particular folios for year 1962.

195 See public statements by W.C. Wentworth and Sir Wilfred Kent Hughes, two notable anti-communist
advocates, who both denied the importance of Papua New Guinea to Australian defence. It is fair to state that
in the period 1959 to 1970, the importance of Papua New Guinea as a key to Australian defence was, perhaps
at a low point. Downs, The Australian Trusteeship of Papua New Guinea 1945-75, p.230. See also ‘Aust.
Not Advising Negotiations’, The Age, 19 February 1959, p.1; ‘Censure Motion On West N.G. Expected’, The
Sydney Morning Herald, 19 February 1959, p.1; and CPD, House of Representatives, Volume 22, 24
February 1959, p.203.

1% In 1963 the PKI claimed a six million membership out of an estimated total population of 115 million.
Cited in Downs, The Australian Trusteeship of Papua New Guinea 1945-75, p.221.

197 See, for example, J.A.C. Mackie, ‘Does Indonesia have expansionist designs on Papua New Guinea?’, in
R.J. May, Between Two Nations — The Indonesian-Papuan New Guinea Border and West Papuan
Nationalism, Robert Brown Associates, Bathurst, 1986, pp.65-70,78-84.
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The critics of the government postulated a variety of ideas to thwart Indonesia’s designs on
West New Guinea: the ‘hoary’ suggestion that Australia should buy West New Guinea
from the Netherlands; the proposal that the United Nations should create a trust territory;
and the concept of linking East and West New Guinea into a Melanesian federation was
resurrected.'®® The government’s critics proffered the argument of self-determination as the
proper justification to prevent incorporation. This was idealism in action, and the
importance of self-determination would eventually find a measure of expression in the New
York Agreement. Nevertheless, the inference of the joint communiqué could not be
ignored; the policy had always been the product of conflicting considerations of Australian
security: friendship with Indonesia or self-determination for the West Papuans.'® Whether
it wanted to or not, the government had signaled through the joint communiqué that it

valued Indonesian friendship over the right of West Papuans to self-determination.*®

Towards the New York Agreement

201 gykarno’s

Peaceful means to end the West New Guinea dispute seemed unobtainable.
threats to seize West New Guinea by force gained potency through a series of incidents that
directly challenged the OLDEFOS. Military invasion equipment was purchased from the
Soviet Union.2”? The Indonesian government legislated to complete the nationalization of
the Dutch estates. Indonesian troops were infiltrated into the West New Guinea mainland,

and naval skirmishes took place resulting in the sinking of one Indonesian torpedo boat

1% John Kerr presented a paper, ‘Political Future’, at the 24™ Summer School of the Australian Institute of
Political Science, Canberra, 25-27 January 1958 and proposed a Melanesian Federation to include Papua, the
Trust Territory of New Guinea, West New Guinea and the British Solomons. The proposal remained an
attractive and intellectual theme for occasional debate. Downs, The Australian Trusteeship of Papua New
Guinea 1945-75, pp.222-3.

199 Eor further detail on the visit and the aftermath, see Alan Renouf, The Frightened Country, Macmillan,
Sydney, 1979, pp.419-27.

200 For further detail of this period, see Gordon Greenwood, ‘Australian Foreign Policy in Action’, in
Greenwood and Harper (Editors), Australian in World Affairs. 1961-1965, pp.86-94. Howard recently
commented that Australia does not support independence for West Papua. Keith Suter, ‘West Papua looms as
the next big crisis’, The Canberra Times, 22 June 2000, p.9.

201The number of editorials on West New Guinea illustrates the intense interest in the dispute. Between
January 1961 and December 1963, “at least fifty-five [editorials appeared] in The Sydney Morning Herald,
well over thirty in The Age, and some thirty or more in the Courier-Mail’. Of these, a sizable number
criticized the ‘inflexibility’ of the government’s approach. Cited in Greenwood and Harper, Australia in
World Affairs 1961-1965, p.22. For detail on Labor’s position, see parliamentary statements by Calwell and
Whitlam, CPD, House of Representatives, Volume 31, 27 April 1961, in particular pp.1247, 1271-2.

202 Brigadier General Suharto was given command of the invasion of West New Guinea. The invasion plan
was called, Mandala. His youngest son, Tommy, born in 1962, has the middle name of Mandala.
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while two other boats were forced to retire from battle. In response, the Dutch government
dispatched sizable reinforcements, including an aircraft carrier, to the area.”® Support from
Britain and the United States, however, was far from automatic. The lack of United States’
support for the Dutch in the United Nations Assembly and at the ANZUS Council meeting
in Canberra in May 1962 confirmed that no United States military support for West New
Guinea would be forthcoming if circumstances were to deteriorate. Settlement of the
dispute, the Americans argued, ‘could only be secured through negotiation rather than by
arms’.>* With the additional knowledge that Britain also supported the American position,
the Australian government shifted the emphasis to negotiation. Without strong political and
military support, Australia was not strategically placed to support the Dutch against
Indonesian military activities, so Barwick was dispatched to Indonesia to inform Sukarno

that Australia now supported a negotiated settlement.**’

The ‘back-down’ was editorialized as a ‘major diplomatic defeat for the Australian
government’ and realized strategic consequences yet to be fully appreciated.’®® The
government had been reminded that Australia lacked ‘the military, political and financial
strength to do more than express its views on principle’. Australia had been forced to
adjust ‘her policies to those of nations who had the military power to compel attention to
their views’.””” To support the Dutch position and concurrently maintain good relations
with Indonesia for the longer term could not be undertaken without jeopardizing that
prospect irretrievably. Under Barwick, a dual policy towards Indonesia had emerged, based

on Australia’s vital interest to seek ‘broad co-operation’ with Indonesia but ‘combined with

203 The Dutch reinforcements were denied landing and transit rights by Japan and the United States, another
strong indication of American intent and non-support for the Dutch and the Australian position. For detail on
American policy and practice on West New Guinea, see Terrance C. Markin, ‘The West Irian Dispute: How
the Kennedy Administration Resolved that ‘Other’ Southeast Asian Conflict’, Ph.D. Thesis, The John
Hopkins University, Baltimore, 1996.

204 Cabinet Decision 204 on Cabinet Submission 164, ‘ANZUS Conference 8/9 May 1962°, May 1962, CS file
C3640, CRS A4940/1, NAA; and ANZUS Council Communiqué, CNI4, Volume 33, May 1962, p.6.

205 1 February 1962 Robert Kennedy, then the United States Attorney-General, visited The Hague after
travelling to Jakarta to persuade the Dutch to enter into secret discussions to end the impasse. Downs, The
Australian Trusteeship of Papua New Guinea 1945-75, p.229. See also Renouf, The Frightened Country,
pp.427-31.

206 Editorial, “Too late to cry’, The Courier-Mail, 4 August 1962, p.1.

27 Downs, The Australian Trusteeship of Papua New Guinea 1945-75, p.230. See also ‘Island “Liberated,”
Indonesians Say’, The Age, 2 April 1962, p.1; and Editorial, and ‘Strong Words But Small Division’, The 4 ge,
2 April 1962, p.2.
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specific opposition to any unwarranted Indonesian expansionist ambitions’; and a similar

dual policy would become central to Australian policy-making during Confrontation.**

Barwick and Hasluck would heed other important lessons from the actions of Menzies and
Casey. An independent foreign policy approach to the resolution of a critical regional issue
would only prevail if supported by overwhelming military power; and even an implied
threat of Australian military action became an empty gesture without the backing of ‘great
and powerful friends’. Unlike the declaration of support for the Dutch in West New
Guinea, Barwick was not prepared to commit to a military solution in support of Malaysia
during Confrontation without some assurance from the United States. In 1963 he sought
and received a declaration from Rusk that if Australian troops ‘were in trouble’ in fighting
Indonesian forces, the United States would regard ‘herself as just as bound to assist
Australia as she would in a case involving ANZUS’.**  Furthermore, in 1964 Hasluck
found it necessary to reassure Rusk and McNamara that Australia ‘felt itself under a deep
obligation not to trigger off the ANZUS commitment without prior consultation with the
US’; and Hasluck was mindful to undertake discussions with the United States

Administration before changes were made to the Australian commitment to Malaysia.*'

The New York Agreement 1962
The New York Agreement of August 1962 between the Netherlands and Indonesia

formalized the end of Dutch colonialism and authorized the transfer of administration of

2% Downs, The Australian Trusteeship of Papua New Guinea 1945-75, pp.220-32. See also Greenwood,
‘Australian Foreign Policy in Action’, pp.88, 94; Osborne, Indonesia’s Secret War, pp. 29-34; ‘Mid-August
Peace Pact Hopes For West N.G.’, The Age, 2 August 1962, p.1; Editorial, ‘Breakthrough on New Guinea’,
The Age, 2 August 1962, p.2; ‘N.G. War “Prevented”, Says Barwick’, The Sydney Morning Herald, 22 August
1962, p.1; and ‘Indonesia Offers Pact On East N. Guinea To Australia’, The Sydney Morning Herald, 30
January 1962, p.1.
299 etter, Rusk to Barwick, 5 March 1963, attached to Cabinet Submission 576, ‘Quadripartite Talks on
Indonesia’, CS file C3739, CRS A4940/1, NAA. When Governor Averell Harriman, Under Secretary for
State for Political Affairs, visited Canberra in June 1963, in discussions with Cabinet he qualified Rusk’s
statement to:
If there should be an overt attack on Australian forces stationed in Malaysia, the ANZUS Treaty
would, according to the advice given to the United States Administration by its lawyers, come into
operation.
Letter Bunting to United States Ambassador, W.C. Battle, 7 June 1963, CS file C3812, A4940/1, NAA.
210 pecord of Conversation, 16 July 1964, CS file C4040, CRS A4940/1, NAA
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West New Guinea to the United Nations Temporary Executive Authority.'' Seven months
later Indonesia assumed administrative control of West New Guinea. The Agreement
referred only to an opportunity to ‘exercise freedom of choice’ and of consultations with
‘representative councils’ on procedures and methods to be adopted for ‘ascertaining the
freely expressed will of the population’; the Agreement stated that all adults from the
territory were eligible to participate in the act of self-determination, which was ‘to be
carried out in accordance with international practice’. Thus little detail of the procedures
was given, or no use made of the words ‘plebiscite’ or ‘referendum’ throughout the
Agreement.”’? Once the Agreement was signed, little interest was shown by the major
powers in the issue of self-determination. The United States, for example, ‘rebuffed
suggestions by the Dutch and Australians’ that the United States should continue to monitor

213

Indonesians activities after 1963. The British government accepted the Indonesian

government’s policies in order not to risk undermining its political and economic relations
‘on the matter of principle involving a relatively small number of very primitive people’.***
By 1968 the Australian government shared a similar attitude, hoping that ‘the more quietly

the act of self-determination passes off ... the better’.>"”

Government suspicions of Indonesia continued; during Confrontation Cabinet discussed
emergency evacuation plans for Papua New Guinea and accepted the Defence Committee’s

recommendation to strengthen the defence posture in Papua New Guinea through a three-

2" Question without Notice, CPD, House of Representatives, Volume 63, 14 May 1969, p.1740.

212 Detail on the United Nations-sponsored discussions are covered in May, Between Two Nations — The
Indonesian-Papua New Guinea Border and West Papua Nationalism, Robert Brown Associates, Bathurst,
1986; P. Hasluck, A Time for Building: Australian Administration in Papua New Guinea 1951-1963,
Melbourne University Press, Melbourne, 1976; N.L. Hill, Claims to Territory in International Law and
Relations, Greenwood Press, Westport, 1976; John Saltford, ‘United Nations Involvement With The Act of
Self-Determination in West Irian (Indonesian West New Guinea) 1968-1969°, in Indonesia, Southeast Asia
Publications, Cornell University, Number 69, April 2000, pp.71-92. See in particular, Articles XVII and XX
of the Agreement, which make indirect reference to an act of self-determination. The term, ‘an act of free
choice’, gained common usage after 1962. CNIA, Volume 33, August 1962, pp.25-9.

213 | etter, the British Ambassador to Jakarta to Mr. David F.B. Le Breton, British Foreign Office, 10 June
1969, in PRO: FCO 24/448 (FWD 1/4), cited in Saltford, ‘United Nations Involvement With The Act of Self-
Determination in West Irian (Indonesian West New Guinea) 1968-1969°, p.74. See also folios covering 1964
in DEA file 3036/6/1 Part 83, CRS A1838/280, NAA.

214 Letter, 1.J. Sutherland to D. Murray, 30 April 1968, Foreign Office Southeast Asian Department, PRO:
FCO 15/162, DH1/7, cited in Saltford, ‘United Nations Involvement With The Act of Self-Determination in
West Irian (Indonesian West New Guinea) 1968-1969°, p.75.

2131 etter, D.J. Wyatt, British High Commission, Canberra, to D. Murray, Foreign Office Southeast Asian
Department, 30 April 1968, in PRO: FCO 15/162 DH1/7, cited in /bid.
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year plan, which included the establishment of a large administrative base in east New
Guinea.”'® The ‘purported threat’ to Papua New Guinea did not eventuate, and within two
years cuts to defence expenditure in the 1966-67 budget were agreed by Cabinet, leaving
‘PNG in the grey area’ of uncertainty as to its significance to Australia’s defence. ‘We are
starting to pay the penalty in having our defence effort out of balance’, Howson mused,
having observed a growing realization in Cabinet that the defence build-up in Papua New

Guinea had been made on political rather than for military reasons.”'’

MARKING THE PAPUA NEW GUINEA BORDER

The border between Indonesia and Papua New Guinea became a diplomatic irritation

between Australia and Indonesia.*'®

At worst, the border area was a common strategic
touch-point where accidents of fate had the potential to involve Australian and Indonesian
military forces in combat. At best, the management of the border area represented a
continuation of the government’s determination to practise a ‘principle and practical
interest’ foreign policy approach by supporting the incorporation of West New Guinea into

the Republic of Indonesia.?!’® The seeds of diplomatic irritation, however, germinated from
p g

216 Working Paper, ‘West New Guinea — Emergency Evacuation Planning’ 30 September 1962, CS file
3655, CRS A4940/1, NAA. Defence projects included: the development of Wewak airfield for the air
defence of Papua New Guinea; the extension of Nadzab airfield for use as a ferry airfield to and from South
East Asia; the raising of an additional infantry battalion at Wewak; the opening of the Papua New Guinea
Training Depot at Goldie River; the reactivation of the Manus naval base; and upgrades of airfields at Daru
and Mount Hagan. By September 1965 defence and administrative spending in the border area amounted to
£A40 million. Cabinet Decisions 439, ‘Airfield Requirements for Defence of Papua New Guinea’, and
Cabinet Decision 440, ‘Airfields in Eastern New Guinea’, 3 September 1964, CS file C3750, CRS A4940/1;
Cabinet Decision 592, ‘Strategic Basis of Australia’s Defence Policy 1962-67", 4 November 1964, CS file
C3640, CRS A4940/1, NAA. See also Verrier, ‘The Origins of the Border Problem and the Border Story to
1969’, p.32; and R.J. O’Neill, ‘The Army in Papua New Guinea’, Canberra Papers on Strategy and Defence,
Number 10, Canberra, 1971, p.3.

217 Howson’s diary entry, 26 July 1966, Aitkin, The Howson Diaries, p.232.

218 The term, ‘boundary’, is used in the diplomatic sense to denote a line of demarcation between two nations;
the term, ‘border’, defines a zone in which the boundary is located. Indonesia agreed to a border definition of
20 miles either side of the international boundary between West New Guinea and Papua New Guinea.

219 1, 1884 the United Kingdom established the protectorate of British New Guinea in reaction to German
expansionism in the Pacific Ocean and successfully transferred administration of the protectorate to Australia
in 1906. In 1921 Billy Hughes secured for Australia the territory of German New Guinea as a mandated trust
territory under Australian law subject to the control of the League of Nations. Papua and New Guinea
remained under Australian control until the territories gained independence as a nation in 1975. For detail of
Australian administration during the period 1906-1975 see Downs, The Australian Trusteeship of Papua New
Guinea 1945-75, pp.10-37, 108-25; John Dademo Waiko, 4 Short History of Papua New Guinea, Oxford
University Press, Melbourne, 1993, pp.55-81; Sione Latukefu, (Editor), Papua New Guinea: A Century of
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the colonial period when the boundary was simply determined on a map without reference
to the practicalities of geography, the changing physical landscape, or recognizing human
occupancy and the historical trade and movement patterns across and along the border. The
drawing of an artificial boundary across difficult terrain in two straight meridian lines
joined by a watercourse, a curved part of the Fly River, made identification on the ground
difficult. The natural movement of peoples across the boundary emphasized the necessity
of proper marking so that sufficient control could regulate movement along traditional paths
and tracks. Fortunately the validity of the boundary has never been questioned and was

unaffected by the changed political circumstances of West New Guinea in 1962.%%°

There had been a number of attempts to provide boundary markers on the ground. The
1936 Agreement between Australia and the Netherlands authorized the marking of the
boundary on the north coast by an obelisk. In 1958 a survey was undertaken to mark the
southern most part of the land boundary at the mouth of the Bensbach River through the
building of an Australian astronomical station adjacent to the already established Dutch
astronomical station. Australian surveyors placed two markers on the Fly River to define
well-used crossing points, and aerial photography commenced along the border area. After
a number of border incidents in 1962 involving Indonesian armed patrols, Hasluck, then
Minister for External Territories, obtained Cabinet approval to accelerate aerial
photography and the mapping of the border. Progress remained slow due to poor weather,
and the operation was far from complete when Indonesia assumed the administration of

West New Guinea in May 1963.2!

Colonial Impact 1884-1984, The National Research Institute and the University of Papua New Guinea,
Boroko, 1989, pp.19-36, 417-44.

220 Until Papua New Guinea gained independence in September 1975, the Australian government was
responsible for foreign policy matters, although between 1972 and 1975 the Somare government did have a
substantial say in foreign policy formulation. R.J. May, ‘East of the Border: Irian Jaya and the Border in
Papua New Guinea’s Domestic and Foreign Politics’, in May, Between Two Nations, p.91.

221" Aerial photography along the boundary was finally completed in 1963. In December 1962, the
government approached the Indonesian government about further marking of the boundary but Indonesia
preferred to delay consideration until it assumed administrative control. ‘Boundaries in New Guinea’, CNIA,
Volume 33, October 1962, p.86.
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In September 1963 Barwick reached agreement with Subandrio on the ‘placement of
temporary markers on Australian territory on tracks and pathways crossing the border’.*?
This was to be done in advance of the completion of survey work to establish permanent
markers of a more recognizable nature. Two months later, an Indonesian patrol
‘mistakenly’ removed one of the temporary markers, causing the suspension of all survey
work pending diplomatic clarification of the program.”” A delegation was dispatched to
Jakarta in July 1964, and after four days of negotiations agreement was reached for a joint
reconnaissance team to undertake concurrent astronomical surveys, which cleared the way
for more permanent marking along the boundary.”?* Little survey progress was achieved in
the following 12 months during which time Australia-Indonesia relations were perhaps at

their lowest during Confrontation. Further survey work had to await an improvement in

relations, which occurred after the September 1965 attempted coup.*®’

Indonesia’s new enthusiasm to have the border area properly marked ensued from the
increase in political and military activities of West Papuan ‘freedom movement’ groups
through armed clashes with Indonesian civilians and military personnel.**® Resistance to
future Indonesian rule and securing independence were the objectives of the OPM, a
representative umbrella movement of smaller militant groups throughout West Irian.
During the 1960s, the OPM was more a mood than a national movement; Melanesian life
focused out of necessity on village and tribal life in which internecine combat prevailed,

and OPM’s recruits from the villages were generally in small groups with little allegiance to

222 \New Guinea/West Irian’, CNIA, Volume 35, March 1964, p.48; ‘New Guinea Border Operations Halted’
and ‘Talks Soon On Marking Indonesian Border’, The Age, 21 December 1963, p.1.

223 Shann reported that the Indonesian authorities in West New Guinea had ‘simply not been informed of the
agreement to the temporary marking. Ambassador’s Report, January 1963 — January 1964, 28 January 1964,
DEA file 3034/10/21 Part 1, CRS A1838/321, NAA. See also ‘Talks Soon on Marking New Guinea Border’,
The Age, 7 March 1964, p.1.

224 The delegation was led by Mr. B.P. Lambert, Director of the Division of National Mapping, Department of
National Development; the Indonesian delegation leader was Brigadier-General Soerjosoemarno, Director of
Army Topography. ‘West Irian/Papua and New Guinea Border’, CNI4, Volume 35, August 1964, p.28.

225 «Border that is not there” is a headache’, The Canberra Times, 20 April 1965, p.8; and ‘New Guinea’,
CNIA, Volume 35, September 1964, p.38. Verrier makes the point that during the period of Confrontation
both Hasluck and Subandrio separately played down the importance of border shooting incidents. Verrier,
‘The Origins of the Border Problem and the Border Story to 1969°, p.39.

226 3 M. Van der Kroef, ‘West New Guinea: the uncertain future’, in Asian Survey, Volume 8, August 1968,
pp.691-707.
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a unified organization, its members carrying the individualism of tribal loyalties.”” The
urgency of the Indonesian government to mark the border area also reflected a surge of
refugees crossing the border and the perceived use of Papua New Guinea as a haven from
which OPM militant groups conducted cross border activities.”?® In May 1966 Indonesia
agreed to complete the border-marking in two new phases: six meridian markers were to be
placed along the northern sector boundary above the Fly River by the end of 1966, after
which eight meridian markers were to be surveyed in the southern sector by 1967.>*° The
Australian team included civilian and army surveyors, Army helicopter pilots and mapping
experts from the Division of National l\/Iapping.230 Both survey phases were completed by
27 September 1967 and hailed as the first joint cooperation project between the two

231
governments. 3

The markers provided an imperfect solution; the maximum distance between any of the two
meridian markers was 56 nautical miles and the average distance some 35 miles. These are
distances over difficult terrain that precludes easy identification of the boundary in the
intervening area. By 1973 Michael Somare, on behalf of the Australian government,
negotiated further agreements to improve the border marking. Having identified the
meridians north and south of the Fly River and agreeing to the waterway of the Fly River as
the thalweg, the accepted boundary along the centre of the river flow, work commenced to
signpost major tracks and pathways, and to survey known villages located on either side of
the boundary within the border area. In spite of these additional measures, the border

remained an impediment to smooth inter-government relations and continued to influence

27 Up to 1969 support for the OPM remained widespread in the areas of Manokwari, Sukarnapura (previouly
called Hollandia, Numbay, and Jayapura) and the island of Biak. Peter Hastings, ‘West Irian; a ticking time
bomb’, The Australian, 5 August 1968, p.11.

228 South Pacific Post, 24 July 1968, p.1, cited in Verrier, ‘The Origins of the Border Problem and the Border
Story to 1969°, p.29; Cabinet Decision 622 of 11 November 1964, CS file C3623, CRS A4940/1, NAA.

22 Discussions were successfully held in Canberra 21 April-4 May 1966 and agreed to the initial
reconnaissance to be conducted during 15 to 20 June. The reconnaissance involved survey and clearing
teams, helicopter support and logistic arrangements. Cablegram 523, Canberra to Jakarta, 25 May 1966, DEA
file JA1966/05T, CRS A6366/4, NAA.

230 Cablegram 524, Canberra to Jakarta, 25 May 1966, DEA file JA1966/05T, CRS A6366/4, NAA.

21 « Australian and Indonesian Teams Complete Second Stage of Border Marking’, CNIA, Volume 38,
September 1967, pp.393-4. “The Survey of Meridian Report’, jointly signed by the Indonesian Army Director
of Topography and the Australian Director of National Mapping was submitted to both governments in
February 1970, thus finalizing this phase of the marking of the international boundary. CNIA, Volume 41,
February 1970, p.68.
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the level of military tension while elements of the OPM operated through the border area

and West Irian refugees sought sanctuary in Papua New Guinea.”*

THE 1969 ACT OF FREE CHOICE

The extent of refugee movement will never be accurately known. The lack of
administrative coordination along the border limited the extent of control that could be
effected; after 1963 ongoing cooperation concentrated on animal and plants quarantine,
human quarantine, demarcation and recognition of the border area, civil aviation
administration and the communication of meteorological information. A border freeze was
eventually introduced by the Australian administration on the grounds of ‘severe’
quarantine concerns. Intensive patrolling commenced in the border area, and additional
border stations were created and staffed permanently. Still, refugees transited the border,
arrived in Papua New Guinea and moved to squatter camps or were moved to permanent
refugee camps for processing, the numbers increasing as the vote of self-determination

neared.?>

Each border crossing tested the Australian government’s resolve on self-
determination for West Papuans, as well as testing the patience and understanding of the
Indonesian government in accepting Australian conventions and procedures on political
asylum.”* The year, 1967, was particularly bad; cross border shooting incidents increased;
Indonesian operations against the OPM within West Irian increased; and reports of killings
became more frequent. In the January/February period, the Australian government was

informed that six OPM members were shot in custody in Manokwari and 20 West Papuans

massacred in Ajamaru after interrogation. The Indonesian government appeared to have

%2 J R.V. Prescott, ‘Problems of International Boundaries with Particular Reference to the Boundary between
Indonesia and Papua New Guinea’, in May, Between Two Nations, p.7.

33 Quarantine services became more important through an acute lack of Indonesian services in West New
Guinea. Paul Hasluck, 4 Time for Building. Australian Administration in Papua New Guinea 1951-1963,
Melbourne University Press, Melbourne, 1976, pp.369-70. The state of the camps is described in Verrier,
“The Origins of the Border Problem and the Border Story to 1969°, pp.42-3.

234 The official statistics are relatively inaccurate. Refugees requiring assistance reported to border
administrative posts; others were absorbed into tribal border groups. Diplomatic reporting, however,
identified the following refugee crossings:

1963 - 273 1966 — 96
1964 — 129 1967 — 866
1965 — 95 1968 — 417 (to July 1968)

Cablegram 82992, Canberra to Jakarta, 27 November 1968, DEA file 3034/10/1 Part 31, CRS A183 8/280,
NAA.
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commenced a campaign to politicize the border, which highlighted once more Indonesia’s
treatment of political prisoners and minority peoples. In response, Australian intelligence
agencies were tasked to verify Indonesian intent, confirm the detail of the incidents and

substantiate changes to Indonesian counter-operations in West Irian.**

Some commentators noted that the Australian government’s determination to give the West
Papuan people ‘a genuine opportunity for free choice’ increased after 1962, but its support
for West Papuan independence clearly declined after the September 1965 attempted coup
when the government’s actions visibly supported the cohesion of the Indonesian republic.**
There were concerns that the loss of West Irian could trigger political unrest in Jakarta that
might unseat the New Order government and add to regional instability through the
possibility of a return to the pre-coup period or the establishment of a reactionary,
nationalist government with strong military overtones. When Prime Minister Gorton
visited Papua New Guinea in 1968, he expressed the additional concern that there was a
risk of incurring Indonesian hostility if independence of Papua New Guinea was delayed
too long, and pan-Papuanism sentiments for a ‘one-island’ nationalism developed before
the act of free choice in West Irian. Intelligence reporting confirmed Indonesia’s campaign
to win the act of free choice using all available means. Under these circumstances the
Gorton government saw no practical alternative to the incorporation of West Irian into

Indonesia and supported Indonesia’s preparations for the act of free choice.?’’

The New York Agreement did not specify the way in which the act of free choice was to be

conducted; it merely stated that Indonesia will formulate some means by which the wishes

d.238

of the people will be ascertaine On 2 September 1968, the United Nations Special

Representative, Ortiz Sanz, completed a ten-day, 3000-mile tour of West Irian and reported:
We know in advance that the principle of ‘one man one vote’ cannot be applied in all areas of the
territory, both on account of the terrain and the lack of sophistication of vast segments of the

population ... We also know that the Indonesian Government, which seems not to be sure about the

25 Information collection plans were subsequently amended in Indonesia and Papua New Guinea. Cablegram
909, Canberra to selected posts, 26 April 1967, DEA file JA1967/03T, CRS A6366/4; Cablegram 1089,
Canberra to Jakarta, 12 May 1967, JA1967/05T, CRS A6366/4, NAA.

3¢ Downs, The Australian Trusteeship of Papua New Guinea 1945-75, p.230.

27 Letter, Peter Hastings to Gorton, 8 February 1968, The Sydney Morning Herald, 18 September 1974, p.5.
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results of the consultation, will try, by all means at their disposal, to reduce the number of

individuals, representatives, and institutions to be consulted.”*’

He recommended a mixed system in which urban areas, mainly on the coast, were allowed
a ‘one man one vote’, and people in rural areas would participate through ‘collective
consultation’. A mixed voting system, he believed, would meet the minimum requirement
to satisfy international opinion.** Indonesia rejected the suggestion in January 1969.2*!
Recent information now indicates that the general method of consultation had already been
confidentially discussed between the Netherlands, United Nations and Indonesia during
1963-1964.*> What remains unclear is whether the detailed form of ‘mutual consultation’,
the musjawarah, was agreed then or later. The Indonesian announcement of the
musjawarah process generated immediate criticism in which Indonesian ‘dilatoriness’ was
described as undemocratic - 1025 Papuan elected or chosen representatives would make the

decision on behalf of the 759,326 West Papuans.**®

238 Question without Notice, CPD, House of Representatives, Volume 62, 25 March 1969, p.818.
391 etter, Ortiz Sanz to U Thant, 7 September 1968, UN Archives, New York, Series 100. Box 1, File 3,
cited in Saltford, ‘United Nations Involvement With The Act of Self-Determination in West Irian (Indonesian
West New Guinea) 1968-1969°, p.76. For detail on Indonesian treatment of the United Nations Special
Representative, see Peter Hastings, ‘The Loneliest Man in Indonesia’, The Australian, 3 June 1969, p.4.
40 galtford, ‘United Nations Involvement With The Act of Self-Determination in West Irian (Indonesian West
New Guinea) 1968-1969°, p.76.
1 1bid, p.79.
22 The Australian Embassy reported:
“The Dutch and Indonesians have apparently been sounding each other out on the question of the
form ... of the exercise. The Dutch apparently are prepared to agree to the exercise taking some
form other than a plebiscite ... Narasimhan’s (U Thant’s chief of staff) view is that the Act might
take the form of consultation with local councils and village representatives’.
Report, Washington to Canberra, 21 May 1963, in DEA file 3036/6/1 Part 83, CRS A1838/280, NAA. See
also Report on Discussions between Jose Rolz-Bennett, Under Secretary-General for Special Political Affairs
and the Indonesian Government, 16 June 1964, in DEA file 3036/6/1 Part 83, CRS A1838/280, NAA. The
question remains as to whether Ortiz Sanz had been briefed on the prior discussions or whether his suggestion
of a mixed system was a political gesture for reasons yet to be disclosed.
223 On Indonesia’s Independence Day, Suharto announced that the act of free choice would be held the
following year in the July-August period. To each of the eight consultative assemblies, representatives from
each region were elected on a district basis or chosen on the basis of social, cultural and religious affiliations
or traditionally chosen by the kabupaten councils. For detail on the manner of the elections see Osborne,
Indonesia’s Secret War, pp.38, 42-4, 50-6, 60-8. Criticism appeared from several quarters: from a majority of
the 29 members of the Afro-Asian developing nations who believed that Indonesia’s actions contradicted the
ten principles of peaceful coexistence agreed at the 1955 Bandung conference; from Indonesian domestic
press; from the Papuan New Guinea Assembly, in the General Assembly; and from the federal Labor party
and elements of the Liberal party of Australia. See Osborne, Indonesia’s Secret War, pp.47-52; and Brian
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The Australian government declared its support for the musjawarah process, arguing that

4

the Indonesians have had this system for centuries.*** Freeth laconically depicted its

similarities to the Australian Cabinet system:

[ think it’s been accepted that it would be quite impractical for the Government of Indonesia to
conduct a ballot in the sense of a voting system in the highland of West Irian with any sense of
realism ... I have made it clear to them that the Australian government recognizes the system of
Musjawarah which is an age-old process of consultation. They sit around in much the same way as

we do in a Cabinet meeting till we reach a consensus of opinion.**’
Freeth’s description was more metaphoric than real. It is true that the musjawarah is
practiced in the villages where the chiefs are chosen through the mutual agreement of the
villagers without voting, and issues are resolved through talking until a consensus is
reached.”*® In West New Guinea, however, the process was tightly controlled, and voting
was used as a form of social intimidation. Firstly, a number of senior Indonesian officials
addressed the representatives recommending a vote in favour of staying with Indonesia;
Ortiz Sanz then addressed the meeting, reminding the representatives that they were voting
for all Papuans; representatives were then invited to offer comment, which they invariably
did in support of Indonesia. Finally, representatives voted by standing if in favour of

incorporation.247

Indonesian politicking in the lead-up to the vote was observed to have been ‘brilliantly
managed, somewhat like a last-minute cargo cult’ through the distribution of ‘clothes,
cigarettes and other goodies’, a mixture of Indonesian ‘persuasion and barely veiled
intimidation’; and the outcome of the musjawarahs was overwhelming support for

48

incorporation.2 The result bordered on farce; members of Ortiz Sanz’s staff privately

May, The Indonesian Tragedy, Routledge & Kegan Paul, London, 1978, Chapter 5, titled ‘The United Nations

Fiasco’.

244 perth television interview with Minster for External Affairs, 15 July 1969, in CNI4, Volume 40, July 1969,
.398-9.

Eg Speech by the Minister for External Affairs to the National Press Club, 16 May 1969, in CNIA, Volume 40,

May 1969, p.239.

24 Cited in Grant, Indonesia, p.127.

247 galtford, ‘United Nations Involvement With The Act of Self-Determination in West Irian (Indonesian West

New Guinea) 1968-1969’, p.87.

248 Gee Peter Hastings, ‘Indonesia wins first West Irian vote’, The Australian, 16 July 1969, pp.1-2; ‘Indonesia

won’t give up Irian, says ambassador’, The Australian, 17 July 1969, p.2; Peter Hastings, ‘Third West Irian

vote for Jakarta’, The Australian, 21 July 1969, p.3; Peter Hastings, ‘Pepera!...or how to say yes to

Indonesia’, The Australian, 29 July 1969, p.9.
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conceded that ‘95 percent of the Papuans supported the independence movement’; some
journalists reported that ‘the Papuans loathed the Indonesians, perhaps in the same degree
and as a direct consequence of the way in which the Indonesians had despised and belittled

the Papuans’.>*

Indeed, Freeth’s offhand comments on the musjawarah process and his rejection of the
Ortiz Sanz mixed system were offered at the same time of the Wutung incident. He had
initially disagreed with press accounts that a recent border crossing involved West Papuans
who were chased by Indonesian patrols; he stated that the ‘many who cross the border into
Australian New Guinea are primitives and do not know where the border i’ Freeth was
responding in the fashion of his predecessors; Barwick had tactfully acted in concert with
Subandrio to downplay border incidents, including the removal of the Australian survey

marker on the Australian side of the boundary in 1963.%'

Hasluck never publicly
emphasized the extent of the border crossings and oversaw a ‘tougher line’ on border
crossings during 1966 and 1967 to avoid embarrassing the Indonesian government.”>? In
August 1968 Hasluck was forced to acknowledge that there had recently been a ‘large
number of crossings, some of them made by persons who just do not understand what an
international boundary is’. He advised that ‘in exceptional cases where some claim is made
by the refugee that he is seeking political refuge’ the matter is referred to both the Minister
for External Affairs and the Minister for External Territories for examination. The granting
of refugee status through the offer of ‘permissive residence’ in Papua New Guinea was

conditional, in keeping with the international convention on refugees that the refugee was

not to engage in political activities. The mechanisms to enforce the obligation became lost

249 | etter, D. Mason to D.F. Le Breton, 3 April 1968, PRO:FCO 24/447, cited in Saltford, ‘United Nations
Involvement With The Act of Self-Determination in West Irian (Indonesian West New Guinea) 1968-1969°,
p.90.

230 The incident in question involved the chasing of 79 people into Wutung, one of the border Australian
administrative posts. The Indonesian patrol entered the village and conducted a house-by-house search for the
79. The incident became a major incident in Australia and caused contrary statements to be issued from DEA
and the Department of External Territories. Editorials criticized the government’s lack of departmental
coordination and the division in policy-making between the two departments. Peter Hastings, ‘Indonesian
patrol fires on Australian in NG’, The Australian, 30 April 1969, pp.1, 3; Editorial, ‘A right to speak on West
Irian’, The Australian, 27 May 1969, p.8.

21 yerrier, ‘The Origins of the Border Problem and the Border Story to 1969°, p.38.

252 J R. Verrier, ‘Australia, Papua New Guinea and the West New Guinea Question 1949-1969°, Ph.D. Thesis,
Monash University, Melbourne, 1976, chapter 11.



129

in the growing local Papua New Guinea support for the refugees, engendering Indonesian

mistrust over Australian intentions and perceived support for the OPM.>

Freeth’s actions gave the appearance of appeasement, yet were in keeping with the
measured approach to the relationship. He did not lodge a formal protest over the Wutung
incident even though he was later briefed that the reports were correct.”* He could be
excused for initially denying the detail of the incident; initial intelligence was scant, and
early press reports were ambiguous because Malik had imposed a ban on press and foreign
agencies entering West Irian during the period leading up to the act of free choice.
Confirmation finally came from witness accounts on the Papua New Guinea side of the
boundary, and Freeth eventually admitted that both governments knew that shots were fired

on the Australian side of the boundary.*>

When asked what were the reasons for Papuans to flee across the boundary, Freeth was
frustrated and disappointed that Malik had personally failed him**® and had brought into

question the government’s support for Indonesia:
We don’t know. They have a variety of reasons ... They dislike the Indonesian regime. Others have
other motives. They are a fairly simple people. They think that life looks better and the gardens are
greener across the border, and are not always aware of the differences between the two national
administrations ... I don’t understand altogether the reasons why the Indonesian border patrol tried to
prevent them crossing the border. Mr. Malik told me that he would be more co-operative — try to get
the police to be more co-operative in this and not only not stop them crossing the border by shooting

at them.?’

If Freeth had drawn more attention to the movement of West Papuans across the border and
the illegal act of the Indonesian patrol, he would have been adding substance to the
argument for West Papuan independence and weakened the government’s policy of support
for incorporation. Ever sounding apologetic in his anger when pressed on the subject, he

was unable to deal with the moral justification for independence; he was genuinely

23 Question without Notice, CPD, House of Representatives, Volume 60, 22 August 1968, p.443.

2% yerrier, ‘The Origins of the Border Problem and the Border Story to 1969°, p.45.

235 press Conference, on return to Australia at the Department of External Affairs, 30 April 1969, CNIA,
Volume 40, April 1969, p.160.

236 Interview Sir Gordon Freeth, 23 September 2000.
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sympathetic, in line with a minority of his party who had argued in 1959 that West Papuans
deserved their independence.”®® Freeth’s comments, however, reflected an Australian
diplomatic helplessness:

Let’s imagine that the worst thing happens that this is a complete non-free choice, that the worst
repression in all the world is happening there, that people are being shot and killed and all the rest of
it. What then is Australia to do? ... I am not here to defend the Indonesian Government, but the
thing that impresses me is that they are not behaving very differently from a number of political
parties who try to win elections ... Australia’s long and short-term interests were the only

consideration I could give to the problem.>”

After the act of free choice, the potential for conflict in the border area did not diminish.
Indonesian military action increased to counter OPM activity and refugee movement
continued.”®® Government to government negotiations were initiated to prevent illegal
crossings of Indonesian armed patrols seeking to capture OPM members in the refugee
camps or in ‘hot-pursuit’ of West Papuans endeavoring to reach sanctuary.261 The first of
several agreements was signed in 1974 in an attempt to resolve the issue before Papuan

New Guinea independence in 1975.2

27 Response to question, Freeth’s Address to the National Press Club 16 May 1969, CNIA, Volume 40, May
1969, pp.241-2.

28 Interview Sir Gordon Freeth, 23 September 2000.

259 ABC Four Corners Interview with Gordon Freeth, 19 July 1969, cited in ‘Our hands are tied over W. Irian,
says Freeth’, The Australian, 21 July 1969, p.3.

2011 1970 303 West Papuans were known to have crossed into Papua New Guinea, and 382 in 1971. See
Interim Report from the Joint Committee on Foreign Affairs, ‘Australia’s Relations with Indonesia’,
Parliamentary Paper Number 36, The Government Printer of Australia, Canberra, 1974.

6! Malik protested that offensive military action was being directed against Indonesia from the camps, ‘which
were training areas for the OPM’, and a number of Indonesian armed patrols entered Papua New Guinea to
search the camps for OPM members. For detail on cross-border incidents, see Peter Hastings, ‘Tension on the
border where Australia meets West Irian’, The Australian, 24 March 1969, p.7; ‘W. Irian Raid Reported’, The
Australian, 26 May 1969, p.1. See also Osborne, Indonesia’s Secret War, pp.45-51.

262 1n 1974 Australia and Indonesia reached an administrative agreement to provide government to
government mechanisms to resolve border problems. ‘Summary of Treaty Relationships from 30 June 1974
to 1 February 1975, AFAR, Volume 46, April 1975, p.215. The agreement was reviewed in 1979 and 1984.
RV Prescott, ‘Problems of International Boundaries with Particular Reference to the Boundary between
Indonesia and Papua New Guinea’, in May, Between Two Nations, pp.12-4. The Pacific Islands Regiment
(PIR) was also cautiously used in the border area. The PIR was a force of two battalions, supporting troops
and a headquarters, raised and trained by the Australian army, and financed out of the Australian defence
budget. The presence of Australian officers and non-commissioned officers in line positions in the two
battalions, and Australian control of the force, added to the diplomatic embarrassment if military conflict
erupted in the border area. Decisions were taken to use the Royal Papuan New Guinea Constabulary to patrol
the land border, and if PIR training patrols were staged in the border area from the PIR base at Vanimo, then a
member of the Constabulary was required to accompany the patrol. This policy remained in force until Papua
New Guinea independence in 1975. The Defence Committee strongly recommended to the Minister for the
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INDICATIONS OF FUTURE BILATERAL DIFFICULTIES

In the immediate post-coup period, through the measured energies of Hasluck, the
government had cautiously initiated economic assistance to Indonesia in the form of grants,
rather than as loans. Hasluck had accepted that the social effects of a continuing economic
‘basket case’ would only undermine Indonesian stability and accentuate the deep divisions
within Indonesian society. Like Spender, he practised a broader approach to security
cooperation; the nature of ‘security’ included political, social and economic ingredients in
the fashion that international relations analysts would enunciate much later; and, like his
predecessors, Hasluck had focused on a much broader assistance to Indonesia.”®®> Whether
by design or accident, he was implementing elements of cooperative security in which the
prevention and resolution of future conflict could be averted in circumstances when a
security relationship is based more on cooperation than competition and ‘does not focus
wholly on security as a military issue’; and he was able to do so because of the insurance

that ANZUS gave to Australian diplomatic endeavours.*®*

Military cooperation had also been re-introduced in a formula that emphasized the modest
objective of ‘developing closer [military] links’; and military activities were unobtrusively
increased in scope as time diminished the memories of Confrontation.”®® Like economic
assistance, military cooperation came with few conditions; both were small in scale but
sufficient to keep Australia unmistakably engaged in the relationship because the
government’s intentions remained pure in purpose - to contribute to the nurturing of a
nascent New Order republic into an anti-communist, cohesive and stable neighbour through
the support of the New Order’s legitimacy. The PKI purges and the New Order
government’s ongoing treatment of its citizens in the immediate post-coup period, however,
did little to inspire confidence in Indonesia’s internal security practices. Practising

democracy was clearly not evident; indeed, Indonesia’s aspirations for and practices in

Army against the PIR being used in aid to the civil power tasks. Defence Committee Meeting, 2 September
1969, cited in Downs, The Australian Trusteeship of Papua New Guinea 1945-75, p.550.

263 ee, for example, Lipschutz, ‘Negotiating the Boundaries of Difference and Security at Millennium’s End’,
pé).2 12-28.

264 Evans, Cooperating for Peace, p.15.

265 DEA file 3034/10/1 Part 31, CRS A1838/280, NAA.
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West Papua were omens for future difficulties elsewhere and equally indicative of the
conditional nature of the bilateral relationship. When Indonesia’s interests were threatened
in West Papua, the New Order government was not reluctant to use military aggression to
preserve political control even in areas of Papua New Guinea administered by the
Australian government. These actions of pursuit across agreed boundaries demonstrated
little respect for the protocols of international law between neighbouring countries.
Moreover, the closely managed 1969 act of free choice in West Papua featured politically
and morally unsatisfactory persuasion techniques that would later be employed in East
Timor. Yet Indonesia had ended Confrontation and adopted an international posture of
apparent respectability through an energized economy that was able to finance its debt
repayments and defuse criticism of Indonesia’s internal security practices. Indeed, it was
unexceptional that Australian criticism was almost rare in the post-coup environment of an
improving economic well-being and the presence of an anti-communist government in

Jakarta.

The history of West Papua had also demonstrated Australia’s strategic weakness in dealing
with a belligerent Indonesia without the support of the United States, and the security
conclusions were obvious to the Australian Cabinet. A future United States withdrawal
from Asia only substantiated the need for friendly relations with Indonesia; and in the
interests of security, Australian policy-making, based ‘on principle and practical interest’,
meant overlooking the unacceptable features of Suharto’s internal security policies. The
Australian government’s economic and military assistance had contributed to a more
favourable ambience in which Australian prime ministers and foreign ministers could
gainfully manage the strategies of achieving closer security cooperation with Indonesia.
These themes are manifest in the contributions of John Gorton and William McMahon in

the period 1968 to 1972 which will be examined next.
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CHAPTER 3

CAUGHT BETWEEN THE PAST AND THE FUTURE:
THE CONTRIBUTIONS OF JOHN GORTON
AND WILLIAM McMAHON 1967-1972

A NEW BEGINNING

After Holt’s death in December 1968, John Gorton progressively became predominant in
the management of the relationship with Indonesia. The circumstances of Gorton’s
ascendancy to the prime ministership were dramatic and tragic, and accommodated public
interest in observing the changing of the guard, from the Menzies-Holt era, to a new
generational leader with the hope of a new beginning in Australian politics. Gorton was
known to be a renegade, a non-conformist possessing a sense of nationalism, and a
‘deliberate experimenter’, his colleagues apparently voting for him because of his
‘ruthlessness, energy and drive’. Gorton was someone who ‘had heard the beat for change’,
as Paul Kelly would write, but ‘never caught the rhythm’." Under Menzies and Holt, he
was understandably a disciple of their approach to the Cold War, ANZUS, the threat from
China, the commitment to South Vietnam and the forward defence strategy.” His personal
thoughts on foreign policy were relatively unknown, although some were aware of his

. . . . 3
strong interest in foreign relations.

! Paul Kelly, The end of certainty — The story of the 1980s, Allen & Unwin, St Leonards, 1992, p.21. Alan
Reid, The Gorton Experiment, Shakespeare Head Press, Sydney, 1971, pp.9-11, 27-30, 253 and Alan Reid,
The Power Struggle, Shakespeare Head Press, Sydney, 1968, in particular Chapters 1 and 2 provide a
contemporary perspective of Gorton. See also Alan Ramsey, ‘Meet the new Prime Minister’, The Australian,
10 January 1969, p.7. For an overview of Gorton’s performance see D.J. Killen, Killen: Inside Australian
Politics, Methuen Haynes, North Ryde, 1985, pp.125-30; Bill Hayden, Hayden. An Autobiography, Angus &
Robinson, Sydney, 1996, pp.142-5, 371, 535; and Hasluck, The Chance of Politics, pp.154-61, 174-8.

2 See, for example, Gorton’s statements on Vietnam: ‘In South Vietnam aggression is taking place and being
resisted ... this is the basic fact on which Australia’s survival ultimately depends’, in CPD, Senate, Volume
31, 23 March 1966, p.204.

3 Reid wrote that when Gorton ‘assumed the prime ministership, it was as though he had reached a goal not
merely passed a milestone beyond which the effort had to be intensified’. Gorton was voted as leader of the
Liberal party on 9 January 1968, securing a 40 to 38 final ballot win over Hasluck; he was sworn in as Prime
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The period, September 1967 to April 1968, was not an easy time for the Holt and Gorton
governments; decisions were taken in London and Washington with little regard to
Australia’s economic, agricultural, trade or defence interests.” The decision to devalue the
English pound, followed by the release of further detail on Britain’s entry to the European
Common Market, added to Cabinet’s concerns on the lack of prior consultation and to the
government’s sense of isolation.’” The announcement of the accelerated withdrawal of
British forces from Malaysia and Singapore by the end of 1971, rather than by the mid-
19770s, again made with little warning, raised questions on the continued Australian military
presence in South East Asia.® On 31 March 1968, President Johnson confirmed his
withdrawal as presidential candidate and announced a halt to the bombing of North
Vietnam to encourage peace negotiations. These announcements, again made with little
consultation or warning, gave substance to the government’s perceptions of the United
States’ diminishing commitment to the war in South Vietnam and its future military role in

East Asia.’

The political success of the Tet offensive deepened the government’s political unease on

future American intentions. The simultaneous attacks on populated and military targets in

Minister on 10 January 1968, becoming the first senator to hold the office. The following month he won
Holt’s seat of Higgins. Gorton had held the position of Minister assisting the Prime Minister and Minister for
External Affairs in 1960-61 when Menzies held both appointments. Reid, The Gorton Experiment, pp.30-1.
Donald Horne was one who noted Gorton’s apparent unpreparedness for high office and titled the Bulletin’s
cover story, ‘John the bold, or Gorton the unready?’, The Bulletin, 20 January 1968, p.19. See also Donald
Horne, Into the Open — Memories 1958-1999, Harper Collins Publishers, Sydney 2000, p.151. Ian Hancock
concluded that Gorton had developed a strong interest in foreign relations during the 1950s. See Ian Hancock,
John Gorton: He Did It His Way, Hodder, Sydney, 2002, p.67.

* For detail on Australian society during the period under review, see Peter Edwards, 4 Nation at War, in
?articular Chapters 10 and 11.

Britain devalued the pound sterling by 14.3 per cent on 18 November 1967 without any warning to the
Australian government. Cabinet agonized for nearly two weeks, finally agreeing not to devalue the Australian
dollar. ‘Sterling Test For Government’, The Australian Financial Review, 20 November 1967, p.1; and
Editorial, ‘A tough, but right decision’, The Australian, 21 November 1967, p.10.

% The announcement of an accelerated withdrawal was reported as part of the defence cuts in the British
budget. ‘It’s true — Britain out by 1971°, The Australian, 17 January 1968, p.1; ‘LBJ Statement Underlines
Policy Problems For Aust’, The Australian Financial Review, 2 April 1968, pp.1-5, 12.

7 Johnson met with Cabinet ministers when he attended Holt’s memorial service in Melbourne; he failed to
radiate confidence in his Administration’s plans for Vietnam. Interview Sir Allen Fairhall, 24 July 2000.
Fairhall was Minister for Defence from 26 January 1966 to 12 November 1969. Malik attended the funeral on
behalf of Suharto who sent a traditional bereavement, ‘May God give him peace’. Malik held informal talks
with DEA officials, including with Shann. Cablegram 2704, Canberra to Jakarta, 28 December 1967, DEA
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South Vietnam happened during the lunar new-year period of 29-30 January 1968.% The
offensive failed to achieve outright military success; it was, however, a watershed for the
diminution in domestic support for the war in the United States and provoked a questioning
of current security policies in Australia. During a press conference on 2 February 1968,
Gorton reacted to the Tet offensive with the unexpected announcement that Australia’s

commitment to South Vietnam would not be increased ‘now, or in the future’.’

The announcement may have been a reflex to the newly acquired responsibilities of the
office of the Prime Minister or a reasoned response to changing circumstances. Other
descriptions were less favourable; Fairhall questioned Gorton’s capacity for original
thought, suggesting that Gorton captured the ideas of the moment and used them to
consolidate his position; Coombs noted Gorton’s capacity ‘to shop around for ideas’,
independent of his advisers and the public service.'” Clues to his thinking emerged in his
first prime ministerial interview; when asked if Australia had the capacity to fill the gap

caused by the British withdrawal, he responded:

We would have the capacity but we would only have the capacity if we sacrificed other needs of

Australia which I, myself, think are of greater importance to Australia.''
The cost of the defence build-up, particularly from 1964, had slowed investment in national
development, and Gorton was questioning the benefits of the economic cost of forward
deployments of Australian troops not just to Malaysia and Singapore but also to South

Vietnam.'?

file JA1967/11T, CRS A6366/4, NAA. No talks were held with Harold Wilson. ‘Lee Kuan Yew and Malik
join mourners’, The Australian, 21 December, p. 1.

% Johnson briefed Cabinet ministers that General Westmoreland expected a North Vietnamese attack in the
northern area of South Vietnam in late January. Record of Discussion, President Johnson and Cabinet
Ministers, 21 December 1968, CS file C4079, CRS A4940/1, NAA. In January before the offensive, Whitlam
visited South Vietnam and was briefed by General Westmoreland. The inadequate intelligence assessments
only strengthened Whitlam’s conviction that the United States was losing the war and increased his resolve to
withdraw Australian forces from South Vietnam. Whitlam, 4biding Interests, p.57.

? “No extra Viet Diggers — Gorton’, The Australian, 2 February 1968, pp.1-2. Howson, not one of Gorton’s
supporters, mused that Gorton’s press statement was made before he had ‘really thought out the effects of his
ideas ... [his statement] had a more drastic effect overseas than he might originally have imagined’.
Howson’s diary entry, 5 February 1968, in Aitkin, The Howson Diaries, p.389.

' Interview Sir Allen Fairhall, 24 July 2000. See also H.C. Coombs, Trial Balance, Macmillan, Crows Nest,
1981, p.273.

"'ABC Interview with Bob Moore, 21 January 1968, quoted in Reid, The Gorton Experiment, p.143.

12 Gorton’s determination to place national development ahead of defence expenditure was further illustrated
during the 1968 Budget debate: ‘We do not intend to seek guns instead of growth at the cost of stunting
growth ... the cost of defence will grow, and this will be regarded as one important need among many for the
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Although Holt had privately indicated to Johnson that Australia would not increase its
commitment to South Vietnam, Gorton’s public announcement was bold in diplomatic
terms and welcomed in Australia for its firmness and independence of thinking.'> The
diplomatic cost, however, was measured by the apparent ‘stunned silence in Washington’."*

The Australian editorized:
If a force of fewer than 9000 men from all three services represents the limit of Australia’s
commitment then clearly we are not defending our vital national interests ... If Australia does not
regard her interests in Vietnam as vital, how highly does she place them? Does the Government now
see the situation as one in which it has demonstrated as much support as it considers warranted for its
American ally? If so, where does the alliance stand if the United States disagrees with this

assessment?'”

The domestic politics of the Gorton’s announcement 