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DISCLAIMER

While every care has been taken in the preparation of the materials
contained within this publication, AP4D will not be held liable or
responsible for any loss, damage or other inconvenience caused as

aresult of any inaccuracy or error within the pages of this publication.

This publication is not a substitute for independent professional
advice and you should obtain any appropriate professional advice

relevant to your particular circumstances. Views expressed cannot be
attributed to any individuals or organisations involved in the process.

Executive Summary

Key development, diplomacy and defence policies have called for Australia to take a “whole-of-nation” approach to

its engagement with the world.

This moves beyond a “whole-of-government”
approach to involve a range of other actors including
business and investment, science and technology,
education, sports, culture, media and civil society.

At a minimum, a whole-of-nation approach implies that global

engagement is not just the domain of core international
policy actors but is the role of a far wider constituency.

This push for a more purposefully coordinated Australian
statecraft has been driven by an increasingly challenging
and complex external environment. There is a sense

of having to do more with what we have as Australia’s
relative weight in the Indo-Pacific diminishes.

Many of the issues that concern policymakers require
whole-of-nation attention, from building a stronger
defence industrial base, to the issue of “preparedness”
—including social cohesion, security of critical
infrastructure and civil mobilisation. These are not
issues that can be dealt with by government alone.

“Whole-of-nation” language carries a sense of urgency
that Australia’s people, economy, society and public
institutions must become more alert to their role in the
international sphere and better organise themselves
to meet these exceptionally challenging times.

To date, however, there has been little discussion of the
substance behind this idea. To go beyond an abstract
sense that “whole-of-nation” is a good thing in principle will
require an analysis of the perspectives of different actors
as well as the barriers and trade-offs in implementing a
whole-of-nation approach. This paper starts this process.

Consultations with 113 individuals from 93
organisations revealed broad support for the idea of
a whole-of-nation approach. Benefits include:

. increasing effectiveness by harnessing the
knowledge and skillsets of the entire country to
drive Australia’s international engagement

. leveraging Australia’s assets for maximum influence

. streamlining how Australia conducts its affairs

. making Australia a more consistent, predictable
and reliable actor to engage with

. empowering a range of actors by investing
in skills, capabilities and opportunities

. helping Australia fulfil its aspiration to
play a global leadership role.

Many consulted felt that the scale of international
problems such as climate change and geopolitical
competition means it is an urgent necessity for Australia
to take more of a whole-of-nation approach. Others saw
it more as an opportunity to understand and appreciate
the range of insights and assets offered by a range of
actors in order to harness this activity to drive results.

At the same time, concerns were raised about what a whole-
of-nation approach might mean in practice. For example,
business and industry bodies noted that there are limits to
how much they can be expected to subscribe to a whole-
of-nation position given commercial interests; the research
sector noted that research and knowledge-building are
often most effective when they can pursue discovery
without directives; and non-government organisations

and civil society groups expressed concern about being
expected to subscribe to a single national position.
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It is important not to conflate whole-of-nation with
homogeneity.

Despite support for a whole-of-nation approach
as an ideal, consultations revealed that there
are many barriers in practice including:

. the siloed nature of government
. Australia’s federal system

. the diversity of interests and
perspectives within the country

. lack of awareness, language barriers and cultural
barriers to public engagement in international issues

. convincing sectors beyond government of
why it is in their interests to be involved

. the need for new systems, mechanisms
and money to support collaboration

. the scale of the aspiration of whole-of-nation
to organise and harness the country’s distinct
and sometimes competing interests.

The interaction between core international policy actors

and other actors with international influence is the crucial
interface for a whole-of-nation approach. Recommendations
include development of a dedicated domestic policy
engagement capability that connects international policy
agencies with other federal, state and territory agencies

and consistently engages non-government actors such

as the tertiary sector, NGOs, community and diaspora
groups, media, sports and cultural organisations.

The paper includes examples where cross-sector
collaboration on foreign policy are already in action
that provide models and lessons that can be replicated
in developing a whole-of-nation approach.

A whole-of-nation approach to international policy is not easy.
Government resources are not always elastic and permit a
new way of doing things. Coordination requires additional
resources rather than less. It is not something for governments
to latch onto as a substitute for doing things more directly.

This means that taking a whole-of-nation approach
to foreign policy is not a simple solution. However, in
a difficult world, Australia may have no choice.

What does it look like for Australia to take a whole-of-nation approach to international policy

Why it Matters

There have been increasing calls from policymakers
that Australia should take a “whole-of-nation”
approach to foreign policy that harnesses all tools
of Australian statecraft and national power.*

Such statements have not been confined to government
policy documents. Opposition figures have used

similar language, including Shadow Minister for

Foreign Affairs Simon Birmingham who has noted that
economic diplomacy and security are “intrinsically
intertwined with successful engagement across

cultural, security and other diplomatic domains.”?

Similar arguments have been made by military and security
leaders. Outgoing Director-General of the Australian
Secret Intelligence Service Major General Paul Symon AO
has said that: “if we want to preserve [Australian security
and prosperity] then it genuinely needs to be some form

of whole-of-government, whole-of-nation effort.”®

According to Chief of Defence Force General Angus
Campbell: “With the boundaries between conflict, coercion
and competition becoming increasingly blurred, there is

a need today for a greater integration of power [which]
involves military power being brought together with other
elements of national power — economic, diplomatic, trade,
financial, industrial, scientific and informational”.*

With this idea entering policy and public consciousness
—variously expressed as “whole-of-nation”, “whole-of-
society”, “whole-of-country” or “whole-of-Australia” - there
is the need to explore the substance that sits behind it.

~
“We are committing to a whole-of-nation
effort. That's my Government'’s focus
in Australia. Investing in our capability
and investing in our relationships.
Strengthening our deterrence and

our diplomacy. And bringing both

to our presence in this region."

Prime Minister Anthony Albanese,
Shangri-La Dialogue, June 2023

“In the context of these challenges
our nation has to deploy all of our
national power — all tools of statecraft
to help shape the region we want.”

Minister Penny Wong, Launch of International
Development Policy, August 2023

“A whole-of-nation uplift [is needed]

to ensure we have the ability to
defend not only the nation, but our
interests. This will only be possible if
we work in partnership with states and
territories, communities and industry.”

Minister for Defence Richard Marles, Launch
of Defence Strategic Review, April 2023

J

1 Asia-Pacific Development, Diplomacy & Defence Dialogue, ‘Support for respecting, resourcing and coordinating all tools of statecraft’,
August 2023, https://www.youtube.com/watch?v=rGD_v68HSUI

2 Speech at Australian Institute for International Affairs (AllA) National Conference, 24 October 2022

3 The National Security Podcast, ‘ASIS Director-General Paul Symon AO in conversation’, November 2022, https://shows.acast.com/
the-national-security-podcast/episodes/asis-director-general-paul-symon-ao-in-conversation

4 Remarks to the Royal Australian Navy Sea Power Conference, Sydney, NSW, May 2022 https://www.youtube.com/watch?v=wc3Tgy-
iyUMI&t=972s

5 https://ministers.dfat.gov.au/minister/pat-conroy/speech/australasian-aid-conference

6 https://www.pm.gov.au/media/iiss-shangri-la-dialogue
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RECENT FOREIGN AND STRATEGIC POLICY STATEMENTS
EMPLOYING “WHOLE-OF-NATION” LANGUAGE

Defence Strategic Review

“The Review calls for genuine whole-of-government coordination of Defence policy and activities with
our wider efforts in statecraft”.

“[Australia should] deploy all elements of our national power in statecraft seeking to shape a region that
is open, stable and prosperous: a predictable region, operating by agreed rules, standards and laws,
where sovereignty is respected”.

“[A] whole-of-government and whole-of-nation approach to our strategic environment should be adopted”.

Invested: Southeast Asia Economic Strategy to 2040

“A coordinated ‘whole-of nation’ approach will be key to recognising and capitalising on emerging trends
and opportunities.”

“While we have strong people-to-people links, an enduring challenge in both Australia and Southeast
Asia is limited familiarity with each other’s economies, societies, business environments and market
opportunities. Addressing this challenge will require a whole-of-nation effort across Commonwealth and
state and territory governments, universities, the private sector, not-for-profits and communities.”

Australia’s International Development Policy

“As one of our tools of statecraft, an effective development program is key to building regional
resilience. It is in Australia’s national interest to play our part through challenging times.”

“We recognise that Australia’s development program cannot deliver the outcomes we seek in isolation.
All elements of our national power must be deployed to respond to the needs of our region—integrating
development with our diplomatic, trade, economic, defence, immigration, sporting, cultural, scientific
and security efforts.”

“We want this policy and the development finance review to serve as a signpost to Australian institutions
and entities operating in the region to guide engagement that supports positive development impact. In
recognising just how much our future is tied to the region around us, this should be a whole-of-nation effort.”

2023-2030 Australian Cyber Security Policy
“Australia will deploy all arms of statecraft to deter and respond to malicious cyber actors”.

“Cyber is no longer a technical topic but a whole-of-nation effort.”

J
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At a minimum, a whole-of-nation approach implies that

global engagement is not just done by a few people

working in international affairs but is the role of a far wider
constituency. At its most expansive it sees Australia’s “modern
national identity” as a crucial source of national power.”

It thus moves beyond “whole-of-government”
coordination to a wider group of actors.

This means that Australians need to update their mental
model of who does foreign policy. Yes, core international
policy actors like the Department of Foreign Affairs and Trade
and the Department of Defence pursue international policy
as their core mission. But there are a range of other actors
that also interact internationally. These include other federal
departments and national institutions as well as state, territory
and local governments. And beyond this, many overlapping
sectors have international impact, including science and
technology, business and investment, education, First
Nations, community, civil society, culture, sport and media.

The interaction between core international policy actors
and other actors with international influence is the
crucial interface for a whole-of-nation approach.

“Whole-of-nation is very much about
an ecosystem: a systems-thinking
approach that everybody has a role and
draws on expertise at different levels

and different sectors for different things.

Everybody is relevant because we all
make the nation work. So, therefore,
governments need to know when to say
they don’t know enough and bring in
other sectors to step up to the plate.”

From AP4D consultations

“Whole-of-government” versus “whole-of-nation”

“Whole-of-government” refers to coordination

of various elements of government activity to
achieve a shared goal. In international policy this
includes efforts to provide overarching strategy,
establish effective coordination mechanisms and
build staff capability to support a coherent “all tools
of statecraft” approach across government.

“Whole-of-nation” refers to coordination with
tools beyond the immediate control of government.
In international policy this involves the Australian
Government engaging consistently and broadly
with state and territory governments and with non-
government actors such as business, the tertiary
sector, NGOs, community and diaspora groups,
media, sports and cultural organisations.

Adapted from Asia-Pacific Development, Diplomacy &
Defence Dialogue, ‘What does it look like for Australia
to use all tools of statecraft in practice’, February 2023,
https://asiapacific4d.com/idea/all-tools-of-statecraft/

“If you were to define whole-of-
government versus whole-of-nation, you
would conceive of whole-of-government
to be described as a blurring of portfolio
boundaries and creating a degree

of lateral accessibility between the
different parts of government. Whole-
of-nation would almost be the vertical
equivalent of that, so creating a degree
of accessibility and distillation of
complexity amongst tiers down from

a federal government approach.”

From AP4D consultations

7 Tim Watts, ‘La Trobe Asia: Australia’s Asia Identity’, July 2023, https://ministers.dfat.gov.au/minister/tim-watts/speech/la-trobe-asia-

australias-asia-identity
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SO WHY HAS THE “WHOLE-OF-NATION”
IDEA GAINED POPULARITY?

This push for a more purposefully coordinated Australian
statecraft has been driven by an increasingly challenging
and complex external and security environment.®

There is a pervasive sense of crisis, posed by the
complexity of cascading challenges that cut across
sectors of society and defy institutional siloing.

To those focused on the climate emergency, it is self-
evident that dealing with a problem of this magnitude will
require all Australia’s capabilities to be brought to bear

in a whole-of-nation fashion. For those concerned about

a worsening geopolitical environment, again it is self-
evident that a coordinated approach is required. With the
Indo-Pacific the epicentre of this century’s great power
competition, it is no small matter for Australia to want to
contribute to the region’s stability, prosperity and security.®
This means utilising a range of resources to seek an
Indo-Pacific that is peaceful, where international law is
respected, where coercion is minimal, and where economies
and societies can pursue their own development.

There is also a sense of having to do more with what we
have. While Australia will continue to grow in most important
respects in absolute terms, its relative weight in the Indo-
Pacific is likely to diminish.° In a broader global context,

a similar shift is likely with relative power moving away

from Western countries, including Australia’s traditional
allies.** In a world where Australia and its allies occupy a
less dominant position in the global order, the statecraft

of rivals and adversaries becomes more threatening.

In this sense, some use of “all tools of statecraft” and
“whole-of-nation” language can be understood in part as

a response to what might be called the “total statecraft”
challenge posed by totalitarian China. Consistent with the
ideology of the Chinese Communist Party, no part of the
Chinese state or society is immune from utilisation in a
perpetual struggle to secure the party’s security and power.12

While it is neither feasible nor desirable for the Australian
Government to aspire to such command of its people
and resources, some believe the nature and scale of

the China challenge compels a more coherent and
comprehensive approach by Canberra —to some extent
a “top down” approach, albeit with the recognition and
maintenance of the asset of Australia’s liberal democracy.

8 Hugh Piper and Melissa Conley Tyler, “Taking statecraft seriously: Allan Gyngell’s legacy in reimagining Australian foreign policy”, Aus-

tralian Journal of International Affairs, 2023, Vol 77, issue 5, https://www.tandfonline.com/doi/full/10.1080/10357718.2023.2273457

9 See Asia-Pacific Development, Diplomacy & Defence Dialogue, What does it look like for Australia to be a strategically coherent actor in
Southeast Asia, February 2022, https://asiapacific4d.com/idea/strategically-coherent-actor/; and Asia-Pacific Development, Diploma-

cy & Defence Dialogue, ‘What does it look like for Australia to use all tools of statecraft in practice’, February 2023, https://asiapacific4d.

com/idea/all-tools-of-statecraft/

10 Asia-Pacific Development, Diplomacy & Defence Dialogue, ‘Is Australia match fit for a post-COVID world?’, June 2020, https://www.

youtube.com/watch?v=PT{fG-CL30UU

11 Allan Gyngell, ‘History hasn’t ended: How to handle China’, Australian Foreign Affairs, issue 7, October 2019, https://www.australianfor-

eignaffairs.com/afa/history-hasnt-ended/2202

12 Hugh Piper and Melissa Conley Tyler, “Taking statecraft seriously: Allan Gyngell’s legacy in reimagining Australian foreign policy”, Aus-

tralian Journal of International Affairs, 2023, Vol 77, issue 5, https://www.tandfonline.com/doi/full/10.1080/10357718.2023.2273457
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Policymakers are concerned about issues such as the need

for a stronger defence industrial base (including better links to
industry in general), relatively low research and development in
Australia and the general issue of “preparedness” —including
social cohesion, security of critical infrastructure and civil
mobilisation. Put in these terms, there are many potential
positive from a whole-of-nation approach. According to Prime
Minister Albanese: “national security demands a whole-of-
nation effort. It also presents a whole-of-nation opportunity.”*®

There is a sense that Australia needs to avoid ‘foreign

policy autopilot’. A new breadth of actors and resources
and a new depth of coordination and coherence must be
injected into Australia’s international and security policy.

“Whole-of-nation” language carries a sense of urgency that
Australia’s people, economy, society and public institutions
must become more alert to their role in the international sphere
and better organise themselves to meet these exceptionally
challenging times. This will require that the depth and diversity
of Australia’s resources, assets and capabilities — across

both the state and civil society — be identified, harnessed

and applied to secure our future, in a way that increases their
productivity and effective service of Australia’s objectives.

The use of the “whole-of-nation” language implies that
current approaches to Australia’s statecraft are insufficient to
meet the times. The language can be therefore understood
as a call to action to the bureaucracy, private enterprise

and civil society to rise to the demands of the times.

From the other direction, a range of actors see an
opportunity to improve the quality of Australia’s statecraft
by incorporating the views of a diverse set of actors.

This could be seen as a more “bottom up” approach.

The next step is to move beyond good intentions

and everyone agreeing furiously that this is a good
thing in principle. This requires analysis of different
perspectives and what the barriers and trade-offs might
be in implementing a whole-of-nation approach.

-

13 Address to National Press Club, February 2023: https://
www.pm.gov.au/media/address-national-press-club

“When we talk about a broader
approach to development, it's a
call to arms not just for the rest
of government, but the rest of
the nation... | want economic
institutions, whether it's through
the PALM [Pacific Australia
Labour Mobility scheme],
whether it's universities and the
higher education sector doing
development, and they are
partnering with universities in
Southeast Asia and the Pacific,
| want businesses, | want trade
unions, | want churches, | want
sporting organisations to think
about how they can assist in this
area as well, because it should
be a whole-of-nation effort.” 4

Minister for International Development and the Pacific
and Minister for Defence Industry Pat Conroy MP

14 Lowy Institute, ‘Development Futures: Pat Conroy
MP on Australia’s new international development
policy’, October 2023, https://www.lowyinstitute.
org/publications/development-futures-pat-con-
roy-mp-australia-s-new-international-develop-
ment-policy. See also https://ministers.dfat.gov.au/
minister/pat-conroy/speech/australasian-aid-con-
ference on “extensive connections across busi-
ness, education, sport, churches, the arts and the
media... and our diaspora” as assets for “a truly
Whole-of-Australia approach.”
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Perspectives

This paper is the culmination of four months of consultations with 113 individuals from 93 organisations.

Consultations were conducted in multiple ways:

. An online dialogue attended by 73 participants

. Five stakeholder roundtables bringing together senior representatives from Business & Trade,
Knowledge & Education, Science & Technology, People & Culture and NGOs & Civil Society

. Two deep-dive group consultation meetings

. Seventeen individual consultation sessions

. Written and oral feedback from AP4D Advisory Group members drawn from multiple sectors.

APA4D is grateful to those who have contributed to the development of this paper. Views expressed
here cannot be attributed to any individuals or organisations involved in the process.

A full list of those consulted can be found at the end of the paper.

With so many calls to adopt a “whole-of-nation” approach to
international policy, consideration needs to be given to what
this would look like in practice. This requires understanding

the perspectives of the wide range of non-core international

policy actors that would be part of any such approach.

The consultations showed a broadly positive reaction to
the ideal of a “whole-of-nation’ approach to international
policy. For example, 84% of dialogue attendees
responded favourably when polled. Significantly, no
respondents said that Australia should not have a “whole-
of-nation” approach. This level of support, however, may
suggest “whole-of nation” has become something of a
“motherhood statement” that sounds good in theory.

Yet there are distinct ideas about how this
concept is understood by different actors.

Below we outline the perspectives from different groups, noting

whether these sectors broadly perceive a whole-of-nation
approach as either a necessity or an opportunity and, in
some cases, where they regard the concept with concern.

We also include examples from consultations where cross-

sector approaches to foreign policy are already in action. These

illustrate the type of collaboration that is possible and provide
lessons for developing a whole-of-nation international policy.

12 What does it look like for Australia to take a whole-of-nation approach to international policy

BUSINESS AND INVESTMENT

The interests and perspectives of business and industry
groups are clearly diverse, so it is impossible to establish
a single understanding of their priorities. Yet broadly
business and industry see opportunity in strengthening
Australia’s modes of international engagement.

A whole-of-nation approach would see the Australian
government understand and appreciate the range of
insights that can come from the business community. This
would involve recognition that businesses often see things
that government doesn’t see, and that the relationships
and networks formed by business and industry groups
can form powerful bonds of mutual interest that can
augment Australia’s conventional diplomacy. It is helpful
for Canberra to comprehend just how much international
engagement occurs outside of the federal government.

“One of the uses of a term like whole-of-nation
is for people in the Canberra bubble to remind
them how much foreign engagement occurs
outside of Canberra. There are so many
dynamic community groups and businesses
all around Australia that are internationally-
engaged and Canberra policymakers would
really benefit from a broader understanding of
all these assets and networks they might tap
into. | think, as a term used to speak to people
in Canberra, it's really useful to help them
broaden their thinking. | wonder how much it
works when you look at it from the other way.”

From AP4D consultations

“Whole-of-nation is a relationship that
acknowledges and values insights and
perspectives from outside government to
enrich government thinking as it seeks to
speak on behalf of the national interest, both
internationally, regionally and bilaterally. It is
ongoing and dynamic. There is nothing better
than effective stakeholder engagement.”

From AP4D consultations

A keener understanding of industry interests and
relationships can inform better policymaking, and enhance
Australia’s international relationships, particularly in
emerging markets where business opportunities can

be the primary driver of new cooperation. This can

provide signals to the federal government of where

it should be focusing its diplomatic resources.

A whole-of-nation approach would assist international
partners to understand Australia’s perspective and help
Canberra to develop a coherent approach to any specific
industry. This approach could balance the interests of
states, the federal government and industry groups. It
could also build consensus across stakeholders with

an awareness of Australia’s strategic priorities and how
various industries fit into this wider strategic picture.

Some consultees stressed the value of integrated thinking
around national security and economic security. An industry
such as mining deeply understands the nexus between

its own interests and its impacts on Australia’s foreign
policy particularly with key trading partners that Australia

is not aligned with. A whole-of-nation approach correlates
well with these interests and perspectives. It potentially
augments private sector interests with wider government
support while enhancing Australia’s strategic interests with
a fuller picture of Australian international engagement.

At the same time, some business and industry
representatives expressed concern that a whole-of-
nation concept could lead to top-down directives from the
government about how they conduct their businesses.

There are limitations to the extent that business and industry
bodies can be expected to subscribe to a whole-of-nation
position given the commercial interests of different sectors.
There are incentives that government can create, yet there
is a concern that a whole-of-nation approach may lead to
government directives over business decision-making.
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“When | read the Defence Strategic Review, the
sense | got of the way that “whole-of-nation” was
being used was more like characterising a war
economy, where we're all expected to pitch in
for national security almost to the point where

it means that private citizens and businesses
are expected to not try and make a profit. And
that's really interesting when we're not yet at
war; we're not yet directly involved in a conflict.

| feel like the troubling bit is this expectation that
everybody’s now on a national security footing.”

From AP4D consultations

There has been a shift in economic thinking in recent
years and more stakeholders reflect greater acceptance

of some government oversight and direction of aspects

of international economic activity. A sense of greater
necessity means it has become seen as appropriate for
government to take the lead in areas that were previously
more commercially driven. Big decisions like defence
procurement are always going to be government-led,

but there’s an emerging recognition of dual use, orin
between, categories. In the United States, for example,
tech companies are now limited on what they can export to
China. These national security calculations may also start to
be applicable in Australia within certain sectors, especially
in the context of AUKUS’s expectation and obligations.

“There is a really strong sense that it's not the
role of the government to lead when it comes to
economic or techno-industrial strategy. That's
quite a cultural issue. It is very different if you
went to Northeast Asia, where it's just assumed
that that’s the role that the government will play.”

From AP4D consultations

“We're in this really interesting place,
whereby we need to call for a national
approach and we need greater emphasis

on security issues, but we also need to be
wary of that not meaning that some interests
are prioritised, or that the well-being and
welfare of some are prioritised over others.”

From AP4D consultations

Business and industry recognise that fragmented approaches
are a problem, particularly in key strategic areas. Yet

there remains a challenge to incorporate all impacted and
interested stakeholders in a whole-of-nation process.

This includes businesses and industries that may not yet

see themselves as international actors. Part of the whole-
of-nation process should be building this awareness.

“It's about the risk of divergence. It's about
integration. It's about the risk of actually

going in completely different directions. At
[our organisation] we cover a huge range of
topics which are increasingly geo-strategically
of interest, and sometimes we struggle to
understand what that whole-of-nation view

is. So having a whole-of-nation approach to
priority areas would be extremely helpful for us
to make sure that we're pursuing a position...
moving in full consensus for Australia.”

From AP4D consultations
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KNOWLEDGE AND EDUCATION

Education is an important industry for Australia and a
critical arm of how Australia engages with the rest of
the world. Consultees saw many opportunities to link
the education sector in a whole-of-nation approach.

“Education for a long time has been a

core driver of the way that Australia has
engaged with the world. From the time of
the Colombo Plan in the 1950s and again,
with some of the reforms through the 1980s,
we saw international education heavily
commercialised and it has grown to become
our number one top services export.”

From AP4D consultations

Australia does well with education as an export industry
and international students provide vital connections to
Australia upon returning to their countries of origin. Yet
Australia could do more in collaborating on educational
initiatives within its neighbourhood and, in particular,
cooperating more effectively in science and technology.

A whole-of-nation approach could look at ways to bring
together state and federal governments, business and
universities to have a shared outward-facing profile.
This assists other countries to be able to recognise
how they can engage and partner with the university
sector, but also the country more broadly.

There is the opportunity to make quality education
geared towards both Asia literacy and future skill sets

a national ambition. A whole-of-nation approach would
see Australia develop a more coherent method to how it
develops these capabilities across schools, vocational
education and universities, with a keener recognition

of how these feed into industry and government.

Central to this would be a better understanding of the
importance of Asia and Pacific literacy, and how this relates
to Australia’s regional engagement. This neighbourhood
literacy also assists with social cohesion and better
aligning the country with its current — and emerging —
demographics. It helps to correlate Australia’s foreign
policy with its internal perspectives and knowledge.

A whole-of-nation approach would have a greater awareness
of future industries and the educational pathways that lead

to them. It presents an opportunity to identify the industries
that Australia will require for the future, how these industries
relate to the country’s economic and security interests and
environmental responsibilities, and how Australia’s education
systems can best facilitate these desired outcomes.

“In terms of education, how do we build
the skills for working in a whole-of-nation
way, because it requires multidisciplinary
and multisectoral thinking and requires
engaging in a way that you can hold space
for differences... | think that's where it
gets back to education. Are we going to
change our system to build those skills?”

From AP4D consultations

Some consultees expressed the view that due to the complex
geopolitical environment, it is necessary to have a whole-
of-nation approach for education on the skills Australia

should develop. This is the basis for an economy that is
aligned to the national interest. The Defence Strategic

Review highlighted that Australia needs to develop an
asymmetric capability*® and this requires a clear understanding
of Australia’s comparative advantages. It also means

Australia needs to partner with others internationally,

and universities are critical to these partnerships.

15 Department of Defence, ‘National Defence — Defence Strategic Review 2023’, April 2023, https://www.defence.gov.au/about/re-

views-inquiries/defence-strategic-review
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“Universities make an absolutely critical
contribution. It’s a contribution that is
deep, it's wide, it's multifaceted, it crosses
spatial and temporal boundaries. It brings
material and ideational relevance.”

From AP4D consultations

Some consultees expressed a concern that the research
sector and research enterprises often bear the unintended
consequences of national security measures.'® There was

a perception that the whole-of-nation rhetoric has primarily
been concerned with national security. Research and
knowledge-building are often most effective when they can
pursue discovery without directives. This serves longer-term
national interests which may not be immediately apparent

in a present-day whole-of-nation vision. Yet the research
sector also appreciates how complex national security is and
understands that there is a balance that needs to be struck.

“Maybe I'm too cynical but | was thinking
about defence and the popularity of the whole
of nation language. This could potentially

be some people thinking that whole-of-
nation would be coming in behind my way

of doing things. It's convenient language in
that way since it hasn't yet been defined.

But that's why this work is really valuable.”

From AP4D consultations

SCIENCE AND TECHNOLOGY

For science and technology there is the recognition that
these sectors impact all aspects of government policy and
civil society. The work of organisations like the CSIRO,
learned academies, universities and research institutes

is critical for both Australia’s domestic and international
affairs, and therefore there is an opportunity to contribute
to a whole-of-nation approach to policymaking.

Australia has much to offer the world, not only through
Western science and technology advancements, but also
the deep history with First Nations — some of the earliest
technologists in the world who have understandings of

the world that are vital to addressing current and future
challenges, particularly environmental ones. There could
be an important national vision in sharing that history and
knowledge as part of Australia’s international engagement.

Australia should be a leader, not a follower, in many

areas of science and technology. There is a disconnect
between Australia’s research capabilities and what

it is commercialising.'” A whole-of-nation approach

can better understand why the country’s research
capabilities aren’t being utilised effectively, with the
intention of building an innovation economy that matches
—or exceeds — Australia’s peers in the Organisation for
Economic Co-operation and Development (OECD).

“Australia has so much to give, particularly
in science and technology. Such good
expertise and we've got to try and make
the most of it by being an internationally
engaged open, positive country.”

From AP4D consultations

16 Sarah Kendall, ‘Universities must act to prevent espionage and foreign interference, but our national laws still threaten academic free-
dom’, The Conversation, March 2022, https://theconversation.com/universities-must-act-to-prevent-espionage-and-foreign-interfer-

ence-but-our-national-laws-still-threaten-academic-freedom-180319

17 Brent Balinski, ‘How can we bridge the gap between university research and private business in Australia?’, Create Digital, 25 May
2022, https://createdigital.org.au/how-can-we-bridge-the-gap-between-university-research-and-private-business-in-australia/
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“The reality is, we're so much better if we work
well together: if we leverage our strengths and
offset our weaknesses and project strength
outside of the nation. So, whole-of-nation

is an international global outlook that we
should make sure that we do well because

it's to the benefit of the whole country.”

From AP4D consultations

Science and technology can be part of an ambitious foreign
policy agenda focused on what Australia can offer the
world, opening collaborations with new partner countries.*®
Global science and technology networks are incredibly
powerful, and experts can be mobilised very quickly.

This enables Australian experts to influence innovation
throughout the world and be at the forefront of solutions to
global problems. This can have considerable diplomatic
dividends, particularly in Australia‘s near region.

Pillar Il of AUKUS also presents opportunities for Australia
to access and advance global best practice on major
engineering projects that have multisector applications.

“From the perspective of science and
technology, we know that research and
development doesn’t happen in a vacuum.
We know that an international collaborative
approach is necessary, not just in terms of

building the knowledge and having access to the

knowledge that's still globally, but also in terms
of the potential application of that knowledge.”

From AP4D consultations

“In the science sector | have found it's more
than enough that most of us know each other
and that we can work through problems,
challenge barriers. | think we're all sensible
people, and we can come to a good outcome.”

From AP4D consultations

Science and technology are at the forefront of Australia’s
opportunities within the green transition. Central to this is green
energy statecraft, which can help turn Australia’s comparative
advantages into competitive advantages.*® Consultees
mentioned the role hydrogen has to play, and the ways that
Australia can leverage what it already does well in resource
extraction to focus on the critical minerals that are essential to
decarbonisation and new energy technologies. This includes
not simply being a quarry, but focusing on the processing of
critical minerals and the manufacture of technologies they are
used in. Australia’s green energy capabilities are essential for
enhancing its regional relationships, particularly in the Pacific.

“Australia has an incredible opportunity
right now, as we seek to transition to a
green economy in a world that is working
very hard to address the worst effects

of climate change and reverse them if
possible, or at least slow and stop them.”

From AP4D consultations

The reality of climate change means there is both a sense
of necessity and a sense of urgency, around problems that
require scientific and technological solutions. The green
transition requires a whole-of-nation approach, and a sense
of unity around national objectives and imperatives.

18 See, for example, https://www.atse.org.au/about-us/our-partners/our-global-partners/

19 Elizabeth Thurbon, Alexander M. Hynd and Hao Tan, ‘To become a Renewable Energy Superpower, Australia must match its Strategic
Vision with a new Green Energy Statecraft’, Asia Society, December 2022, https://asiasociety.org/australia/become-renewable-ener-
gy-superpower-australia-must-match-its-strategic-vision-new-green-energy
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“Climate change requires this type of
‘whole-of-nation’ approach of our systems
and our leaders and governments.”

From AP4D consultations

“With this kind of multiple or confluence
of macro challenges that we're facing
at this point, it's critical that we are
working together rather than in silos.”

From AP4D consultations

“There’s this growing awareness that crisis is
the new norm. What do we do when we have
multiple crises, how do we manage that and
look for the opportunities at the same time. How
do we prepare nationally to be both resilient
and opportunistic. If we can think about it in

a more sophisticated way, we won't feel like
we're lurching from thing to thing to thing.
Imagine if we had a whole-of-nation approach.
Imagine if we had a pandemic and bushfires
and another crisis all at once? That is the

new normal. We can'’t continue in the naivety
of thinking it will be one thing at a time.”

From AP4D consultations

The green transition is increasingly a central pillar of Australia’s
engagement with its climate vulnerable neighbourhood. The
Pacific has a keen interest in building knowledge economies,
and Australia should see this as a regional imperative.

“The traditional economic drivers for the
Pacific Islands — tourism and fishing — are
under threat, and there is the existential
threat of climate change; by building a
regional STEM workforce we can create
mutually beneficial connections that enables
us as a region to improve our potential.”

From AP4D consultations
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“It's important to remember it’s not just a
challenge, there are also opportunities that are
really significant for Australia. This government
has a focus on our geographic neighbourhood
and there are opportunities there as well. We
know that small island Pacific nations are
amongst the most vulnerable in the world to
the effects of climate change. Science and
technology have a part to play there as well.”
From AP4D consultations

In responding to the polycrisis, Australia has some distinct
advantages, geographically as well as intellectually —
including extraordinary natural resources and a highly
educated population. Taking a holistic approach, these
solutions cannot be created by scientists or engineers
alone, or by the resource sector or governments. There is
complexity and nuance that requires understanding and
unified efforts across all aspects of national endeavour.

There should be an ambition for the rest of the world to

see Australia as a scientifically literate country — good at
innovation and developing emerging technologies — that

is committed to solving the world’s pressing challenges.
Despite Australia’s assets in education and research,

there is still progress to be made for Australia to become
recognised as a global leader in science and technology, so
the pathways to meet this objective need to be identified.

“We know that science and technology

is a crucial part of everyday life for every
Australian, every person around the world.

It's not just something that is the exclusive
preserve of people who are working in labs or
working to apply the knowledge that’s created.
It's something that you and |, all of us here
use and interact with on a daily basis.”

From AP4D consultations

CIVIL SOCIETY

Instead of foreign policy being seen as a preserve of the
federal government, a whole-of-nation approach provides an
opportunity for space to be made for other groups to have
their voices heard and have access to decision-makers.

For example, Track 2 diplomacy enables dialogue to take
place at a people-to-people rather than an official level.

Australians see themselves as active in the world, both as
individuals and as associations and industry groups that
work globally. They are often interested and energetic, but
this is not harnessed as effectively as it could be. A whole-
of-nation approach can coordinate this activity to drive clear
and tangible results, tied to foreign policy strategy and goals.

This requires a shared vision and objectives for what Australia’s
international engagement is trying to achieve. From there the
opportunity flows to understand skill sets that each sector and
civil society group can contribute. This doesn’t mean excluding
those who may not meet certain criteria, but instead providing
a broad blueprint for organisations to understand and embrace.

“Whole-of-nation means those who often
don’t have a voice — lower income, more
vulnerable people — having an ability to
actually influence government policy.”

From AP4D consultations

“We would always argue at [our NGO] that

it's really important to hear the voices of
children and young people in any area of policy
significance, and that includes foreign policy.”

From AP4D consultations

There were positive comments that a whole-of-nation
approach could help ensure coherence across the multitude
of actors operating in the international policy space,
particularly in the way priorities are described and entry
points to engagement are made accessible and inclusive.

“Whole-of-nation means consistent
mechanisms used as tools to engage various
bodies, like obvious entry points coming
from across key points of engagement

and also coherence across a multitude of
actors. So common frameworks, common
tools that create a default methodology.”

From AP4D consultations

At the same time, the idea of a whole-of-nation approach
to international engagement raised concerns for some
non-government organisations and civil society groups
consulted about the potential of being expected to
subscribe to a single national position on every issue.

Itis important not to conflate whole-of-nation with
homogeneity. Australia should embrace the advantages
of being an open liberal democratic society. It is important
to recognise and distinguish between national interests
and nationalism of the exclusive or aggressive variety.

Another concern expressed was the risk of governments
looking to co-opt civil society rather than cooperate with it.

“| think that diversity and inclusiveness of
voices also represents ‘whole-of-nation’; we
shouldn’t confuse coherence with uniformity.”

From AP4D consultations

“The roles and power of various players
need to be able to shift to reflect changing
circumstances and objectives, so the
system must be geared to this end and, in
particular, to afford a wider range of players
to input and influence policy development
to allow them to be greater stakeholders
and provide incentives for collaboration.”

From AP4D consultations
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Case Studies

Consultations revealed examples where cross-sector approaches to foreign policy are already in action.
These provide models and lessons that can be replicated in developing a whole-of-nation international policy.

COVID-19 VACCINES

The rapid development of COVID-19 mRNA vaccines

cut across all sectors of Australian society, connecting
organisations within Australia and across the world to meet a
national and global emergency. A whole-of-nation approach
was implemented creating collaboration across normal
commercial competition, with unlikely actors cooperating for
the united goal of a vaccine for the world. It brought together
networks of scientific collaboration, federal, state and territory
governments, business and industry, research, innovation and
the community.

COVID-19 highlighted that for Australia to be competitive and
have a role in the world it must be internationally engaged.
Despite its strong research capabilities, Australia is not a

big enough country to have the entirety of the research and
innovation necessary to provide for its prosperity in the long
term. In science, technology, research and development there
is a need for international collaboration to access, build and
apply knowledge.

COVID-19 mRNA vaccine development demonstrated that
collaboration is the basis for innovation and a foundation for
the industries of the future. This approach should be adopted
to address the most challenging issues of our time, climate
change and the green transition, which will require a holistic
coordinated approach to enable opportunities for synergy,
innovation, collaboration and creativity.

INVESTED: SOUTHEAST ASIA
ECONOMIC STRATEGY TO 2040

Southeast Asia has been one of the fastest-growing global
regions, and all its settings — demographics, economic
openness, political stability, and ambition — mean it will drive
global economic growth through to 2040 and beyond.

Australia’s influence in the region will benefit from stronger
economic relationships, and especially more direct
investment. The Southeast Asia Economic Strategy is

an interesting example of the Australian Government
seeking to drive industry to the region, including by
helping businesses de-risk potential investment deals.

Australia stands to benefit from, and contribute to, this
growth by being a reliable and high-quality supplier of
commodities, including agriculture, minerals and energy,
and as a provider of first-class services, particularly
university education. There are also major opportunities

for Australian business in meeting the region’s major
infrastructure investment and green energy transition needs.

AUSTRALIAN CENTRE FOR
INTERNATIONAL AGRICULTURAL
RESEARCH (ACIAR)

The Australian Centre for International Agricultural

Research (ACIAR) supports Australia’s agricultural sector to
collaborate with international partners on research projects
on agribusiness, climate change responses, crops, fisheries,
forestry, horticulture, livestock systems, social systems, soil
and land management and water.

Funded by the Department of Foreign Affairs and Trade,
ACIAR enables the sharing of knowledge and expertise with
partner countries facing similar challenges, contributing to
poverty reduction by improving productivity and sustainability
of agricultural systems and the resilience of food systems.
Importantly, collaborative international partnerships built by
ACIAR provide opportunities for two-way learning, improving
Australia’s scientific capabilities and the productivity and
sustainability of agricultural systems in Australia.
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NEW COLOMBO PLAN

The New Colombo Plan20 is an Australian Government
scholarship program that supports Australian undergraduates
to study in the Indo-Pacific region. The program provides
scholarships for up to one year of study, grants for both short
and longer-term study, internships, mentorships, practicums
and research. Open to Australian undergraduates, the New
Colombo Plan supports around 10,000 students each year.

The program is a model for different sectors working together,
involving a core international actor — the Department of
Foreign Affairs and Trade — partnering with universities,
business and industry sectors both within Australia and
abroad. Students engaged in the program offer an opportunity
for public diplomacy as they share Australian culture
overseas, while lifting their knowledge of the Indo-Pacific
region. The New Colombo Plan Alumni Program supports
alumni to maintain connections, deepening Australia’s
relationships in the region at the individual and sectoral level.

The scholarship program can become a model for
diversification and inclusiveness, key principles underlying
a whole-of-nation approach. Scholarships encourage
engagement from different sectors of society, including
participants from disadvantaged communities that

may not traditionally meet eligibility requirements.

BRIDGE SCHOOL PARTNERSHIP PROGRAM

The Building Relationships through Intercultural
Dialogue and Growing Engagement (BRIDGE) School
Partnerships Program is an education program that
establishes school partnerships between Australian and
Southeast Asian and Pacific school communities.?*

The program, funded by the Department of Foreign Affairs
and Trade and delivered through the Asia Education
Foundation, provides professional development
programs and reciprocal homestays and school visits.

The BRIDGE program is a model that integrates education,
public diplomacy and development assistance to shape

the minds and attitudes of the next generation, providing
them with the intercultural understanding, real-life digital
capability and literacy to become successful and responsible
local and global citizens. The program encourages a whole-
of-nation mindset and awareness in young people.

20 https://www.dfat.gov.au/people-to-people/new-colombo-plan

21 https://www.dfat.gov.au/people-to-people/foundations-councils-institutes/australia-indonesia-institute/programs/bridge-school-part-

nership-program
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COMMUNITY

Consultations revealed a strong sense of opportunity
in a whole-of-nation approach. A number of consultees
expressed the view that Australia’s multicultural
society is an untapped resource that is not effectively
utilised in the country’s foreign policy.

Australia has the world within its own borders, and a whole-
of-nation approach would understand the advantages

of this. It gives Australia a reach into the world, and a

more intimate understanding of each global region that

few other countries have. Given the often-competing
interests of diaspora groups this can create challenges

to shaping foreign policy, but also provides enormous
opportunity to present the face of Australia to the world.

A whole-of-nation approach would identify and welcome

a variety of individuals and groups into the existing
structures of Australia’s international engagement.
Pathways to collaboration can often be siloed or exclusive,
and this means there are potentially many people whose
enthusiasm and perspectives are not being mobilised
effectively. This is especially true for diaspora groups.

It is important that diaspora groups in Australia feel
included as part of the “whole-of-nation” approach.

Australia is a diverse nation, with a positive history of
being inclusive, although this can always be improved.
The country is capable of bringing together people of
different backgrounds and perspectives to engage and
collaborate. This is especially important for issues like
climate change and within a neighbourhood as diverse as
the Indo-Pacific where a process of internal collaboration
signals Australia’s ability to collaborate internationally.

“Whole-of-nation involves a recognition that
there’s a lot going on in Australia. It's being
inclusive and reflecting who we are and that
amazing things are already going on rather than
trying to create it. How do you tap into the magic
that is Australia in all its diversity and capacity
and complexity, but actually amplify that.”

From AP4D consultations

22 What does it look like for Australia to take a whole-of-nation approach to international policy

Some consultees expressed the view that Australia needs
to be more sophisticated with how it develops skills and
utilises its different perspectives and communities. This

is necessary for Australia’s cohesion as a nation, but also
to address fundamental issues the country faces, as well
as transnational concerns. There are always going to be
distinct ideas about what is the national interest — and this
is healthy — but a broad set of values to guide Australia’s
debates about critical challenges is necessary.

It is always in the interests of a country to have decision-
makers and civil society in dialogue rather than governments
creating policy that the society-at-large must adjust itself to.
In terms of social and political cohesion the alignment of civil
society and government is not essential but given the array
of destabilising forces from climate change to armed conflict

there is a duty to find pathways to work in the national interest.

“If you want to get a better outcome, you
need to consider the interaction and the
relation between different parts of the
community and society and you need to
address it as whole-of-nation... it’s a best
practice approach. If you want to get the
best outcome, you need to be holistic.”

From AP4D consultations

FIRST NATIONS

Consultations suggested that First Nations culture and
knowledge is a necessity in international engagement, with
an important role for diverse First Nations perspectives.

“In terms of First Nations people that it is
important to have a voice in the process, to
be a part of what whole-of-nation looks like,
because it's a part of our whole nation, part of
our history and our collective culture as well.”

From AP4D consultations

“When we talk about Aboriginal people we tend
to in this country to generalise... But in reality,
look, we are 250 different nation groups. We've
got different languages. We've got different
cultures. We've got different governances.”

From AP4D consultations

“If you're going to start talking about a whole-
of-nation approach to international affairs then
bring us in. Let us have the conversation.
Let's start with the foundation... start with that
respect first and then let's go from there.”

From AP4D consultations

Some consultees noted that for Indigenous Australians,
direct access to international forums has been an important
way to project issues onto the international stage and

seek support from the international community.

“We've still got, you know, the lowest life
expectancy rate in the country, but the highest
rate of incarcerated people on earth. Nobody
brings up these issues... a lack of political
empowerment and the ability to control our land
and our affairs...

For whatever reason these issues don't

get brought up internationally unless

we bring them up internationally.”

From AP4D consultations

Some consultees saw that a whole-of-nation approach offers
the opportunity to reflect honestly on Australia’s history and
identity and look to the future more confident in an inclusive
and common idea of what it means to be Australian.

What does it look like for Australia to take a whole-of-nation approach to international policy

“It is an opportunity for us to take some
time to think about who we are as a nation
and create our own national identity. Some
people think that we have one. As a First
Nations person, | think we are still emerging
as a modern Australia in what our identity
looks like. | see it as a form of nation-
building exercise as well as an approach.”

From AP4D consultations

“In terms of the whole-of-nation approach,

it's about viewing that everybody has a role
and a place in the ecosystem to build a better
society and a global society at that. | very
much like future-driven thinking about future
generations, that is the core of the focus of
future directions. What we choose to do is not
about ourselves. It's about the future of the
planet and the future of future generations.”

From AP4D consultations

Some consultees were concerned that a tokenistic approach
would undermine any whole-of-nation effort. Respectful
engagement with First Nations communities needs to

be paired with genuine accountability mechanisms.

“If you want to talk about a whole-of-nation
approach, bring Indigenous people into that,
and not just in a tokenistic sense... Bring
real Indigenous government inside your
departments and see what transpires.”

From AP4D consultations
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Case Studies

Consultations revealed examples where cross-sector approaches to foreign policy are already in action.
These provide models and lessons that can be replicated in developing a whole-of-nation international policy.

COMMUNITY REFUGEE INTEGRATION
AND SETTLEMENT PILOT (CRISP)

The Department of Home Affairs pilot humanitarian program for
refugees, the Community Refugee Integration and Settlement
Pilot (CRISP) has the Australian Government partnering with
non-government actors to further Australian foreign policy
obligations, increasing humanitarian assistance by providing
complimentary pathways for safe protection in Australia.??

The $8.6 million program creates a dedicated settlement
pathway for refugees referred to Australia by the United
Nations High Commissioner for Refugees (UNHCR),
where they receive settlement support directly from trained
community groups, called Community Supporter Groups
(CSGs). The community groups provide support for 12
months from their date of arrival to help settle refugees into
life in Australia. The pilot program aims to settle up to 1,500
refugees until 30 June 2025. The University of Queensland
is involved in evaluating the effectiveness of CRISPin
achieving strong integration outcomes for participants.

The program exemplifies the whole-of-nation approach
by involving business, community, education and
non-government organisations in an area traditionally
reserved for core government agencies. There is
greater potential to expand the program, for example
by universities sponsoring refugees through education,
and business sponsoring refugee visas.

PACIFIC CHURCH PARTNERSHIPS
PROGRAM (PCPP)

The Pacific Church Partnerships Program is a model for
how the Australian Government can create opportunities
for connection with non-government faith-based
institutions from across Australia and the Pacific.?

Churches have traditionally played an important role as
drivers of civic values. By focusing on building relationships,
the PCPP has successfully created a platform for faith-based
organisations to share knowledge, develop relationships and
strengthen partnerships. PCPP activities include assistance
to Pacific churches to manage the ongoing impacts of
COVID-19, and support for learning and cooperation between
young and senior church leaders, including through the
Pacific Church Partnership Advisory Network (PCPAN) and
the Pacific Australian Emerging Leaders’ Summit (PAELS).

With strong indigenous participation, the PCPAN and
PAELS also builds on the longstanding cultural and
spiritual links between Australian First Nations and
Pacific peoples. The program is an example of where the
Department of Foreign Affairs and Trade has provided
the mechanisms to encourage non-government actors
to participate in Australia’s engagement overseas.

22 https://refugeesponsorship.org.au

23 https://www.dfat.gov.au/geo/pacific/people-connections/church-partnerships-in-the-pacific
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NATIONAL FOUNDATION FOR
AUSTRALIA-CHINA RELATIONS

The National Foundation for Australia-China Relations is an
Australian government initiative to strengthen understanding
and engagement between Australia and China, including
through empowering communities to build grass roots
connections.?* The national platform works across business,
government and communities to strengthen constructive
engagement with China by providing practical support

and coordinating training and exchange programs.

One example of the foundation’s work is the Beach
Smarts for Life program. The program is delivered through
partnership with the Royal Lifesaving Society Queensland,
Surf Lifesaving Queensland and Jellurgal Aboriginal Cultural
Centre, and introduces Chinese international students to
Australian surf lifesaving and beach culture. The program
focuses on water safety awareness to ensure the beach

is a safe space for students to enjoy. The Foundation has
also engaged Surf Life Saving NSW to deliver aquatic
medical emergency response training to frontline health
professionals and first responders in Haikou, China.

24 https://www.australiachinafoundation.org.au
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STATE, TERRITORY AND
LOCAL GOVERNMENTS AND
NATIONAL INSTITUTIONS

State and territory and local governments play a significant
role in international engagement, in what is sometimes called
“paradiplomacy.” For example, there are about 100 overseas
offices run by state and territory governments and in some
countries their footprint is bigger than DFAT and Austrade.®

This is not a new development. Australian states have
been conducting trade policy and going overseas in
the name of national interest since before there was a
federation. The constitutional debates saw the States
strongly reject the idea that the Commonwealth had
exclusive control over foreign and trade policy.

“One of the reasons | really like this discussion
about a whole-of-nation approach is that it
helps us to realise just how much is going

on outside of the Parliamentary Triangle in
Canberra that is tied to Australia’s engagement
with the world... It's often happening in public,
but we're all blind to it. We just don't see
what's going on because it's not at the centre
of the common discussion, and you often
require a bit of luck to find out about it.”

From AP4D consultations

“It's a duty. If you have a mandate to build
a [national body], you have to engage
with the states and territories. You can't
achieve your objectives otherwise.”

From AP4D consultations

Consultees differed in how they saw these links. Some saw
them as a potential risk or threat that needs to be regulated,
suggesting that the Commonwealth needs to establish some
high-threshold red lines about unacceptable behaviour

that directly conflicts with national security. Others focused
on the need to reduce the risk of divergence, particularly

of pursuing unproductive or inconsequential ventures.

It was recognised that the Commonwealth and state
and territory governments do not always see eye-
to-eye about federalism and constitutional roles.
They occupy different political spaces and are
accountable to different constituencies: for example,
state and territory politicians might not want to be
publicly involved if a project is federally-funded.

“There are these ideas that more international
links create threats and the potential for
exploitation or coercion, but | actually think
these are much more of an opportunity — a
kind of low-hanging fruit — to support Australian
foreign policy and to enable it to become more
grounded, more diverse and more creative...
We can start to change the way that we think
about how Australia approaches the world.”

From AP4D consultations

There is an opportunity to create a whole-of-nation approach
through a two-way conversation. Advice from consultees
was for the Commonwealth to work to understand what
states, territories and local governments are doing and

what their goals are; to set up clear lines of communication

to demonstrate good faith and manage stakeholder
expectations; and to plan for early engagement and
involvement in implementation. It was noted that in some
cases this will require support, given resource constraints.

25 Andrew Carr, ‘The Fix: How to Involve the States in Foreign Policymaking’, Australian Foreign Affairs, issue 18, July 2023, https://www.
australianforeignaffairs.com/afa/the-fix-solving-australias-foreign-affairs/3030; see also John Coyne, Danielle Cave, Justin Bassi and

lain MacGillivray, ‘Building whole-of-nation statecraft: How Australia can better leverage subnational diplomacy in the US alliance’, Aus-

tralian Strategic Policy Institute, October 2023, https://ad-aspi.s3.ap-southeast-2.amazonaws.com/2023-10/Building%20whole %20

of%20nation%20statecraft.pdf?Versionld=tWUgphnH7Ipj.dg5Gw1yGlk27iWvvuCu
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“There’s a lot of great work already going
on. So some of this effort might be less
about creating or establishing and instead
merely about identifying and supporting —
not trying to replace with single top-down
structures, but supporting what'’s already
there with resources and attention.”

From AP4D consultations

“The reach and networks of states and
territories are not taken seriously by the
Commonwealth — and they need to be.”

From AP4D consultations

Some consultees expressed a concern that the whole-of-
nation approach could, if mismanaged, come to be seen as
the Commonwealth paying lip service to the concept, or just
conducting a box-ticking exercise, while dictating terms. State,
territory and local governments need to feel that they are being
taken seriously in terms of their international approach and
footprint. Whole-of-nation cannot be about imposing unanimity.

“So if we're going to make a whole-of-nation
approach work then we have to have a
foreign policy culture — through government,
DFAT, media and in academia as well -
that sees a diversity of interests, ideas and
information as a real strength. | think there’s
a risk that if the concept of whole-of-nation
ends up becoming synonymous with unity
or synonymous with Canberra’s views,

then it will become effectively useless.”

From AP4D consultations

There are a number of national institutions that are deliberately
not under government control. These include independent
agencies such as the Reserve Bank, Australian Electoral
Commission and Human Rights Commission. Such
institutions engage in international diplomacy, where their
independence is an asset when engaging with counterparts.
Consultees noted that they see their work as an integral part of

Australia’s diplomacy and that there are missed opportunities
where core international actors are not leveraging the
relationships formed. Consultees noted that an understanding
of national priorities can help inform the work of such bodies

to help align with Australia’s broader diplomatic approach

and international development agenda. It was noted that it is
often difficult to get whole-of-government answer on issues.

“At [our institution] we seek to provide or
to offer the international system a unified
Australian position. And that can be hard when
there’s a lack of direction or leadership.”

From AP4D consultations

“Whole-of-nation is about engaging those

groups outside government that do contribute to
policy on a domestic or international level. Some
are already doing it just not in a structured way.”

From AP4D consultations

SPORT, CULTURE AND MEDIA

Consultees spoke about sport as a powerful medium for
the international spread of information, reputations and
relationships. They saw sport as a way to engage with
international partners through sports diplomacy, to show
the world who Australia is, what Australia values and what
Australia can bring, both on and off the sporting field.

There is a clear opportunity to leverage Australia’s existing
deep sporting global networks to advance Australia’s national
interest. People-to-people links can be established through
sporting competitions and practice. Through media coverage
of sport, there is a significant opportunity for Australia to
highlight linkages across the globe and to model the values
of gender equity, disability inclusion and social cohesion that
comes from sharing Australia’s sporting achievements.

The volume of international sports travel by Australians
makes it Australia’s largest multilateral global exchange
program. Financially, the money spent on global sports
and sports broadcasts dwarfs government current
expenditure for soft power diplomacy. The size of global
audiences for sport and audience levels of interest

What does it look like for Australia to take a whole-of-nation approach to international policy 27


https://www.australianforeignaffairs.com/afa/the-fix-solving-australias-foreign-affairs/3030
https://www.australianforeignaffairs.com/afa/the-fix-solving-australias-foreign-affairs/3030
https://ad-aspi.s3.ap-southeast-2.amazonaws.com/2023-10/Building%20whole%20of%20nation%20statecraft.pdf?VersionId=tWUgphnH7lpj.dq5Gw1yGlk27iWvvuCu
https://ad-aspi.s3.ap-southeast-2.amazonaws.com/2023-10/Building%20whole%20of%20nation%20statecraft.pdf?VersionId=tWUgphnH7lpj.dq5Gw1yGlk27iWvvuCu

exceeds any other subject matter, including politics,
news, or even traditional entertainment media.

A failure to capitalise in a whole-of-nation way on Australia’s
“Green and Gold Decade”? of sport would diminish potentially
significant cultural, social, diplomatic, economic and strategic
dividends. It was suggested that reinvigorating the Sports
Diplomacy Advisory Council?” would be a positive step.

“Australia’s kinship with much of the South
Pacific through Rugby Union is a diplomatic
asset that other global actors seek... and cannot
currently match. Rugby is deeply intertwined
with several Pacific nations’ political and
military elite.... It tells us that the Australian
Government has a wonderful asset to leverage
for its international engagement. Australia is
currently hosting the FIFA Women’s World
Cup, and this sporting mega-event really
marks the beginning of what's been called
Australia’s Green and Gold Decade of sport.”

From AP4D consultations

“How we're perceived on the world stage

isn’t necessarily sector-specific, like our
experiences in the sports industry. How our
image is constructed is also derived from
things that the government is doing and things
that industry is doing in other sectors. To that
extent a unified ‘whole-of-nation’ approach,
recognising that actions in one space will have
flow on to other spaces, is quite constructive.”

From AP4D consultations

Similar opportunities were identified with arts and
cultural industries, including examples of exchanges
and leadership courses bringing Australian and
Asia arts leaders together to collaborate.

In this sense, a whole-of-nation approach was often seen
as a necessity in so far as cultural institutions, sport

and media already contribute to Australia’s international
policy. A whole-of-nation approach would merely give
greater structure and impact to existing practice.

“Sport and media occupy a unique role in
this landscape, in that they are — sometimes
deliberately, sometimes accidentally —

the key amplifiers of the value system or
cultural conversation or economic priorities
or status of a country. They are two of the
key amplification mechanisms for that.”

From AP4D consultations

“The ‘whole-of-nation’ approach is about
thinking about our engagement internationally,
not just what we consider to be the realm of
the Department of Foreign Affairs and Trade
and the diplomatic space. It's about the
government developing an understanding

and a policy and programs about the need

for all sectors to engage in a ‘whole-of-nation’
approach and engaging with countries and
populations across the globe. The Government
needs to promote, and there needs to be

a shared understanding and consistency

to a degree of what we're projecting.”

From AP4D consultations

26 Australian Sports Commission, ‘The Future of Australian Sport: Megatrends shaping the sport sector over coming decades’ December
2022, https://www.clearinghouseforsport.gov.au/__data/assets/pdf_file/0020/1082333/The-Future-of-Australian-Sport-Second-Mega-

trends-Full-Report.pdf

27 https://www.directory.gov.au/portfolios/foreign-affairs-and-trade/department-foreign-affairs-and-trade/sports-diplomacy-advisory-coun-
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Consultations suggested that the media sector should

be seen as a necessary component in a whole-of-nation
approach to foreign policy. Australian culture, identity and
perspectives are exported across the globe via diverse and
diffuse media outlets. Australian agencies engage with
international bodies such as the Asia Pacific Broadcasting
Union, the European Broadcasting Union and Public Media
Alliance, delivering value to Australia’s foreign policy goals.

Within the Indo-Pacific region, Australia stands as one of

the exemplars of a political and regulatory system which
supports independent public interest media. Independent
public interest media is a necessary underpinning of a well-
functioning democracy and civil society. It is in this context that
support for media development activities (capacity building
and journalism training) through development assistance or
other funding will support Australia’s foreign policy agenda.

Consultees suggested that a whole-of-nation approach
should encourage the government to leverage the Australian
taxpayers’ 80-year investment in the ABC’s international
services and amplify its ability to reach directly into homes to
engage people in the region and to tell the story of Australia.

Media also has the ability to increase Australians’
understanding of other cultures and foster
greater international engagement.

“It's about the Australian people developing a
greater literacy about the globe, about a greater
literacy about international relations or foreign
policy and understanding of our place in the
world, about understanding of people, cultures,
political systems, particularly in our region.”

From AP4D consultations

“We can bring those stories back to the
Australian people and increase the literacy
of Australians in the people’s cultures,
politics, and issues across the region.”

From AP4D consultations

Similar to other groups, consultees raised the concern that
whole-of-nation not be seen as homogeneity or a single voice.

“I don't know if getting everyone aligned is
possible. I think one of the challenges - actually
it's a great strength — is that Australia is a
diverse nation. If we're inclusive that means that
we actually have the capacity to bring together
people who have different perspectives and

hold the space where we can collaborate and
engage in our region for important issues.”

From AP4D consultations

“The core international policy actors need to
understand that, in fact, they are the facilitators
of Australia in the world and not the deliverers
of Australia in the world. And that's not to put
the slipper into those particular individuals, but
| do think that they need to imagine themselves
as the conductors of a broader orchestra, with
a wind section and a percussion section. That,
really, is the vision that we're moving towards.”

From AP4D consultations

“We don't need a single voice. It's listening
to everyone. Everyone’s voices matters.”

From AP4D consultations
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Case Studies

Consultations revealed examples where cross-sector approaches to foreign policy are already in action. These
provide models and lessons that can be replicated in developing a whole-of-nation international policy.

SPORT DIPLOMACY STRATEGY 2030

The Australian Government’s Sport Diplomacy Strategy
2030 is a good example of a whole-of-nation policy model
that maximises Australia’s strengths.?® The strategy
provides a clear plan on how to capitalise on Australia’s
sporting engagement on and off the field, benefitting

local athletes, sports codes and regional partners.

The strategy acknowledges sport as an important diplomatic
asset and empowers Australian athletes to represent
Australia globally through encouraging the building of
sporting links with our neighbours. The strategy maximises
tourism and investment opportunities and strengthens
engagement through the Australian-Pacific Sports Linkages
Program and Australian Sports Partnerships Program.

The process to develop Sports Diplomacy 2030 exemplified
a whole-of-nation participation model, with national
consultations undertaken with representatives from all the
major Australian sports codes and key sport stakeholders.

The strategy — if sufficiently resourced — will be a framework
for Australia to optimise the upcoming ‘Green and Gold
Decade’ of sport, as Australia hosts major sporting events
over the next 10 years including the Rugby World Cup,
Brisbane 2032 Olympic Summer and Paralympic Games
and the Netball World Cup. This is also an opportunity to
support Pacific sporting aspirations, ensuring the region
collectively benefits from global sporting events.

FIFA WOMEN'S WORLD CUP

The 2023 FIFA Women’s World Cup is another example of
the nation working together to leverage a global event and
build Australia’s international profile. Australia used the
tournament to engage with international partners through
sport, with sectors including media, trade, education,
tourism and the private sector benefiting from the event.

The tournament engaged First Nations Kalkadoon artist
Chern’ee Sutton to design the branding for the tournament,

reflecting an ambition to represent Indigenous culture
and history. Business and industry engaged through
global partnership deals with FIFA and the knowledge
and education sector became involved through
universities and think tanks who researched issues
impacting women'’s sport. The community — including
significant diaspora engagement — contributed to the
biggest success of the tournament with crowds selling
out stadiums and breaking TV viewership records.

INDO-PACIFIC BROADCASTING STRATEGY

The Australian Government’s support for the Indo-Pacific
Broadcasting Strategy is an opportunity to strengthen
Australia’s media engagement internationally.?® The 2023-
24 Federal Budget significantly increased funding for the
strategy to expand media connections, content production
and medica capacity training across the region — including
$8.5 million to the Australian Broadcasting Corporation
(ABC) to expand transmission infrastructure in the Pacific.

ABC'’s dual international media and domestic media
distribution role will enable stories to not only be

shared with our neighbours, but also provide access to
neighbourhood content for Australians. This will enable
the ABC to deliver content and services that inform,
entertain and educate Australians, including youth, regional
audiences and multicultural communities, increasing
Australian literacy in the region’s cultures, politics and
issues. Boosting media connections enable more Pacific
Islands Forum citizens to access to Australian content,
creating closer cultural ties to our neighbours.

The Indo-Pacific Broadcasting Strategy will leverage
Australia’s strength as a provider of trusted news, and
through quality information help keep Australians and its
neighbours safe during natural disasters, as well as counter
misinformation and support a strong and robust democracy.

ALIGNING VIEWS

Looking across all the groups consulted, there
were some areas of emerging consensus on the
potential benefits of a whole-of-nation approach.

First, there was a broad consensus on Australia aspiring
to play a leadership role: to demonstrate thatin a

world of multiple and intersecting crises that Australia

is both willing and able to offer solutions. For example,
with the green energy transition there is an opportunity
for Australia to show greater initiative and vision.*°

As today’s complex challenges are transnational, a
whole-of-nation approach can make Australia a more
consistent, predictable and reliable actor to engage
with. While Australia already has many intimate and
productive international partnerships, there is no ceiling to
relationship-building and no limit to areas of international
cooperation. For example, assets like Australia’s
intelligence capability can complement other channels.3!

A whole-of-nation approach offers Australia the opportunity
to streamline how it conducts its affairs. While there will
always be competition between different actors — and

this is often healthy - efforts to minimise overlap and
duplication and find more complementary modes of
operation would enable Australia to be a more efficient
international partner across a range of sectors.

A whole-of-nation approach can also increase effectiveness.

It can harness the knowledge and skill sets of the entire
country to be drivers of Australia’s international engagement,
delegating responsibilities to actors whose backgrounds,
knowledge and connections can enhance how Australia
speaks to the world. It is about understanding the
complementary nature of Australia’s strengths and talents.

A key idea in consultations was that of empowerment.
Whole-of-nation is about investing in skills, capabilities
and opportunities, with a specific focus on raising

the country’s Asia and Pacific literacy as a vital

tool of statecraft in the coming decades.

Itis in the interest of Australia to have its decision-makers
in close dialogue with each of the country’s communities
and sectors with the ambition of achieving greater
political consensus on the larger complex challenges

that the country faces. This reflects Australian ideals

of a democratic nation-state where policy reflects the
sentiment of Australian society. In a highly diverse country
such as Australia this can be challenging, but the ability

to harness this diversity is an incredible strategic asset.

There was consensus that where Australia currently
stands it isn’t going to productively leverage its assets for
maximum influence. A whole-of-nation approach would
allow Australia to compete more effectively with larger
states. It is about a dexterous use of national resources.

30 Asia-Pacific Development, Diplomacy & Defence Dialogue, ‘What does it look like for Australia to be a Partner in Climate Leadership in
Southeast Asia’, February 2022, https://asiapacific4d.com/idea/climate-leadership/

Chris Taylor, ‘Doing good deeds quietly’: the rise of intelligence diplomacy as a potent tool of statecraft’, Australian Strategic Policy Insti-
tute, October 2023, https://www.aspi.org.au/report/doing-good-deeds-quietly-rise-intelligence-diplomacy-potent-tool-statecraft
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Barriers

Consultations suggested that the whole-of-nation concept is seen as more of an aspiration than a reality.
For example, while the majority of dialogue attendees said Australia should take a whole-of-nation approach
to foreign policy (whatever they defined it to be), 65% believed that Australia did not currently do so.

Several barriers to a whole-of-nation approach were identified.

A whole-of-nation approach is hindered by the siloed
nature of government with each department or agency
having their own jealously guarded interests. While there
are inter-departmental committees and some collaboration
mechanisms, foreign policy perspectives are still viewed
through different lenses, whether they be development,
diplomacy or defence, as well as major interests like

trade or emerging challenges like cyber security.

“Actors across the silos, they

don't tend to come together, don't
even have much awareness of the
relevance of each other and that
there would be benefits engaging.”

From AP4D consultations

“The structure of government and the
mechanisms for collaboration can
struggle to accommodate issues that
have bearing on more than one field

of policy. This is unavoidable to some
extent given the need for delegation
and clear lines of responsibility. The
contemporary reality, however, is that
almost by default most problems require
collaboration across government.”

From AP4D consultations

Australia’s federalism adds another layer of complexity
to this problem.3? State, territory and local governments
each have different perspectives and interests that may
not neatly align with what Canberra sees as the national
interest on any given issue. A win for Australia may not
always be a win for a state or territory, or vice versa. Coal
mining regions face economic uncertainty from the green
transition that needs to be acknowledged and empathised
with. These regions may struggle to come onboard with
foreign policy objectives like the Pacific Step-Up.

“Engagement with actors outside the
Federal Government is ad hoc on
international policy, especially with
state and territory governments... At
the bureaucratic level, there is no
consistent strategy or mechanism
for harnessing tools of statecraft
beyond the immediate control

of the Federal Government.”

From AP4D consultations

32 Andrew Carr, ‘The Fix: How to Involve the States in Foreign Policymaking’, Australian Foreign Affairs, issue 18, July 2023, https://www.
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“Climate change policy is an example
of whole-of-nation done badly, with
many different and sometimes
conflicting interests and opinions.

It's an area where proper net-benefit
thinking is really important.”

From AP4D consultations

Lack of awareness also limits a range of actors in taking
agency in Australia’s international engagement. Australia’s
layers of government requires a high degree of civic literacy.
Australia’s compulsory voting creates a good platform of
political awareness, but moving upward into issues of foreign
affairs there may be less awareness. A durable grounding in
civics within Australia’s education systems is therefore vital
for a whole-of-nation approach to foreign policy. This is also
essential for maintaining trust in institutions and building
resilience against misinformation. The fracturing of the
media environment makes quality information more difficult
to filter from poor information, which in turn makes public
conversation and two-way communication more difficult.

“There’s not a lot of understanding
of what an Australian whole-of-
nation policy might be and that’s
an impediment to advancing
Australia’s interests in the region.”

From AP4D consultations

English as the de facto national language can also be

a barrier to some diaspora communities who may

have much to contribute but find it difficult to enter the
conversation and influence government policy. Many
diaspora groups have developed sophisticated structures
that allow them to gather information in their own languages
and then present an English-speaking face publicly,

yet this often has trade-offs with time and resources.
Smaller diaspora groups — particularly from refugee
backgrounds — may struggle to build these capabilities.

Policy language itself can also form a barrier to public
engagement. Particularly with foreign policy the nature of the
issues can make language exclusive and inaccessible. On
regional issues, a lack of Asia literacy can leave the public
unaware of the importance of regional engagement. Foreign
policy experts that do not reflect Australia’s demographics also
compounds this disconnect. Government language needs to
be clear and approachabile for civil society to recognise the
opportunities to be foreign policy actors. This transparency
facilitates greater public interaction and input in policy.

“When it comes to statecraft, in
particular, [there] is a misunderstanding
or misapprehension of what it
involves... | think when you combine
the cultural obstacles and the

framing or language obstacles,

we have a real problem here.”

From AP4D consultations
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The primary barrier to a whole-of-nation approach is
convincing sectors beyond government of why it is in their
interests to be involved. Many industries may consider it an
impediment to their businesses or view it as a way to direct or
manage the way they operate. The whole-of-nation rhetoric
comes with risks of being perceived as a top-down instruction
that centralises economic activity in government. Without
clear communication of objectives and expectations —and
what whole-of-nation doesn’t mean — it risks being ignored.

“I mostly work with the kind of

people who think that they don't

work in international space, and so
therefore don't have anything to share
internationally. I've found that a lot
with domestic expert subject matter
experts where they've been drawn into
international conversations with their
counterparts but who have never done
that before. Because the structures
don’t encourage it, and partly because
they undertake jobs that are very
domestic-focused, they don't consider
themselves [international actors]. |
think it goes from the other side as well
with DFAT being the kind of ‘holder’ of
the international engagement power.
There are structural barriers around
bringing other voices into that.”

From AP4D consultations

“Policy instability is a huge issue
for trying to create a whole-
of-nation approach and then
trying to implement it.”

From AP4D consultations
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Although it is the job of government to build consensus,

the diversity of interests and perspectives within the
country makes this a difficult task on any given issue. Liberal
democracies are messy by nature, and often this is to their
advantage, but it also comes with people or groups who
may have no genuine commitment to national interests.
The hope is that these remain a small percentage.

In a democratic society like Australia there is always the
expectation of policy change. Short federal terms of just
three years adds to this uncertainty. This means building bi-
partisan political consensus on major issues and accepting
that political consensus will always be a shifting task.

“The elephant in the room is the
partisan politics that it doesn’t matter
how good our stakeholder engagement
is, if government flip-flops on positions
every time there’s a change in who’s in
charge, then we're not going to be able
to do whole-of-nation policy making.”

From AP4D consultations

A whole-of-nation approach may also suffer from the scale

of its aspiration. Much like conventional notions of statecraft
the theory is easier than the practice. The effort to organise
and harness the country’s distinct and sometimes competing
interests, with all their complexity and contradiction, is
immense. It relies on having a clear definition of what success

looks like, the humility to accept that perfection is unattainable,

and the flexibility to adjust to changing conditions.

“My reaction to whole-of-nation is
that is outrageously ambitious and
yet | do appreciate that it's a very
noble ambition to have. It's one which
| can see has to be fairly dynamic

in that it won't be fully established.

But it will be something which will
be organic and changing over
time as circumstances change.”

From AP4D consultations

A risk to adopting a whole-of-nation approach is that it
will require new systems, mechanisms and money.

It requires elements that are difficult to construct and
resource. In the view of one policymaker consulted, the
baseline for any coordination is a policy environment that
recognises and seeks to adjust to chaos and complexity.

The idea of whole-of-nation cannot be a panacea where
various sectors are required to line up behind pre-ordained
objectives. Central to a whole-of-nation approach is an
elevated, enhanced and collaborative form of leadership.
If governments wish to marshal, guide or direct, first

they need to explain, persuade and inform — as well as
convene, facilitate and synthesise. These are significant
new tasks that government may not be currently equipped
for. Especially when many parts of the public service are
stretched and high turnover impedes capacity, coordination
needs to be resourced. Otherwise there will be the will to
get things done, but not the knowledge and expertise.

“There does need to be some
substantive resources attached to this
concept if it is to be meaningful.”

From AP4D consultations

“This is what grown-up societies
do when they have a real security
threat on their doorstep.”

From AP4D consultations

USING ALL TOOLS OF
STATECRAFT IN PRACTICE

Level of coherence Characteristics & examples

Integration The highest degree of coherence,

Policy development ~ Where a unified strategy is centrally

and implementation ~ developed and implemented,

are fully integrated cutting across multiple policy

from first principles ~ areas and utilising multiple tools of

across tools of statecraft. Full integration is difficult.

statecraft. Itis intellectually demanding and
resource intensive, often requiring
a designated whole-of-government
entity (e.g., a task force) to manage
and implement it. Given this,
pursuing a fully integrated approach
should be done so selectively.

Coordination This means ensuring that the various

Tools of statecraft actors (and the tools they use) are
operating broadly aligned around overarching
independently but goals, are aware of each other’s
with policy and role, and regularly communicate
action broadly to share information, combine
aligned around resources and coordinate action.

overarching goals. Coordination is less intensive than
full integration (as above) and
recognises that different tools and
actors in Australian statecraft each
have their own areas of primary
responsibility, equities and strengths.

Avoiding conflict At a minimum, Australian statecraft
or duplication should ensure that different tools
Ensuring that tools and actors do not operate to

of statecraft do not undermine or duplicate one another.

act at cross purposes
orare duplicative.

Extracted from Asia-Pacific Development, Diplomacy
& Defence Dialogue, ‘What does it look like for Australia
to use all tools of statecraft in practice’, February 2023,
https://asiapacific4d.com/idea/all-tools-of-statecraft/
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Vision

What would it look like for Australia to take a whole-of-nation approach to international policy?

As a starting point, the federal government is invested
in the concept of a whole-of-nation approach and
recognises that it assists traditional foreign policy
actors. This involves clarity around what kind of
international role Australia wants to play and awareness
of the many different actors which can contribute.

The aim is a broad ifincomplete national consensus
on where Australia is heading and how it gets there
that encourages various elements to move in the
same direction. A whole-of-nation approach utilises all
elements of Australian power to engage with the world,
reflecting the way Australia’s strategic competitors
engage in areas where there is a contest for influence.

Given its responsibility for foreign affairs, the government uses
its capability and resources to promote the concept, without
imposing a centralised top-down approach to international
engagement. The idea should begin with a set of values

and interests with which any number of actors can align.

A whole-of-nation approach will embrace who Australia is as
a nation: its diverse range of communities, respect for First
Nations and the reality of multiculturalism. Australia’s regional
foreign policy is based on a sense of national identity that
sees Australia as part of its geographic neighbourhood.

The nature of Australia as a country is that not everyone is fully
aligned as is appropriate in a democracy. A whole-of-national
approach values diversity and continuously shifting consensus
rather than having Australia try to speak with one voice.

The objective of a whole-of-nation approach is that each
agency, organisation, business and engaged individual
have some kind of baseline level investment in Australia’s
international engagement. This recognises that the actions
of many sectors have international ramifications and that
each of these sectors have agency that can be harnessed.
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There is a willingness among a multiplicity of organisations
and actors to deliberately pursue goals that advance
shared national goals. There is recognition that Australia
is stronger internationally if we have a common voice

and are not fighting each other on the global stage.

This requires some amount of coordination.

Australia seeks to broaden how it approaches the world
by establishing frameworks and guidelines for how
multiple groups can contribute to the national interest. It
embraces our plurality and contestability as a democratic
nation and does not seek a single, totalising narrative.

A wider range of stakeholders have access to contribute to
foreign policy formulation. Government thinks about who it
does and does not engage with. It seeks to build mechanisms
that can accommodate community voices in decision-
making over affairs relevant to them, effectively utilising
the knowledge and resources of all elements of Australian
society and economy to advance the national interest. The
voices of the next generation are embedded in a whole-
of-nation approach that considers long-term outcomes. It
recognises the impediments to generational success and
gives young people a greater stake in the country’s future.

Different parts of Australian society are empowered to
participate to contribute to Australia’s goals, while managing
expectations given that no one group can control international
policy. It is recognised that each group has specific interests
in the distinct components of Australia’s foreign policy. Central
to the process is the facilitation of more informed engagement
through education, civics and Asia and Pacific literacy.

The whole-of-nation approach focuses on identifying
the complementary nature of Australia’s various
resources and groups. It is about finding alignment
and identifying where strengths lie. The focus is on
what needs to be improved and how the jigsaw of
Australia’s foreign policy can be pieced together.

A whole-of-nation approach fosters engagement

across silos. Cross-pollination of ideas builds
understanding of where different fields meld and can
create solutions. Different sectors recognise themselves
as foreign policy actors within a bigger picture.

This helps foster a culture of ambitious problem-solving.
Australians are encouraged to see themselves as a country
committed to addressing transnational problems and
working closely with neighbours to do so. It is understood
that there are issues that require collective action - like
climate change and other security threats — as well as
those that benefit from a more decentralised approach.

Australia recognises that as a middle power it has some strong
resources and important capabilities, while lacking the capacity
of larger states.3® Given the number and scale of transnational
problems Australia understands that collaborating with its
international partners is an essential element of success.

By effectively coordinating its internal resources, it

significantly improves how it can coordinate with external
partners and the quality of its international partnerships.

Australia is increasingly recognised as an international
leader on selected global issues, such as a model for
multicultural social cohesion, strong democratic norms,
and green energy. The government sends strong signals
to civil society, the private sector and other sectors
about what their contributions can be. This builds
national pride and counteracts cynicism and apathy.

Australia’s whole-of-nation approach is a model for others
that value open dialogue, a process of engagement, and a
citizenry that thinks seriously about international engagement
and feels that it has a contribution to make. It demonstrates
that regardless of background there are pathways of
opportunity within Australia to contribute to international
engagement. The success of such an approach projects a
powerful example and enhances Australia’s reputation.

33 Thomas Parks, The Future of Australia’s Middle-Power
Diplomacy after AUKUS, Asialink Insights, University of
Melbourne, October 2021
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VALUES AND A WHOLE-OF-NATION APPROACH

Views from AP4D consultations

“In a democracy there should be some throughline between the deeper
aspirations of the citizenry for the kind of country we want to become, and
the kind of foreign policy we conduct. For example, anti-racism should have

some expression in foreign policy. This is not an easy thing, but it is important
to hold onto the idea that the Australian foreign policy is linked to the kind of
policy we are trying to develop here; being truer to those values internationally

is linked to our genuine ability to develop those things domestically.”

“We need to celebrate what’s uniquely Australian. It's good to
start with some of our values, like resilience and a positive
give-it-a-go attitude. All those kinds of things.”

“When | look at a whole-of-nation approach, maybe some processes
might be inclusive and come with national consensus; some of them
might not. So, | look at it as a spectrum of different policy levels where we
might get consensus, and sometimes we might not get that full national
consensus, but at least the approach is there. The values are there.”

“It is incumbent on the government to have more openness in a
democracy to different perspectives on what the national interest actually
is, rather than thinking it is settled. A whole-of-nation approach would
encourage that, for different parts of the community to be thinking about
how they can contribute to the discussion around foreign policy.”

“| can say our institutions will not be very effective if they are not doing
this, because we know that diverse institutions are better and more
effective... they're not as representative if they don't present us well to
the world. What underpins our whole-of-nation approach is that it's very
values based. And we want to say we are a multicultural nation.”
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“We have values that we can model across all the sectors of
engagement: what a good democracy is, how good democracies
work, respect for human rights, equality of opportunity, equal
participation across genders and abilities, inclusivity.”

“The utopian interpretation of whole-of-nation would be a united set of
Australian values or interests, and that any number of actors would fall in
behind those. But perhaps the more sober interpretation is that there are
a number of actors out there with their own individual outcomes and KPIs

and ambitions and interests. So how well they cohere with what DFAT

calls Brand Australia is probably at the heart of this conversation.”

“| think the test for any of these big new concepts is what is it about the
problems that Australia is facing today that require the whole nation to be
involved and to do so on a voluntary basis. And as | look at these issues,

it does seem to be something about the 21st Century problems that makes
cooperation more important than it ever has been. If we look at climate
change, for instance... Or if we look at a problem like China.... | think in
these two top-tier issues the idea of a whole of nation approach does seem
to make some sense. You know, these solutions will require most of the
institutions, and most of the country’s citizens to be supportive. Any enduring
approach will have to reflect both the values of the community but also take
advantage of the wisdom and the distributed insights of the country.”




Putting it in Practice

Discussion of the concept of a “whole-of-nation” international
policy is at a very early stage. Some consulted expressed

the view that it is still more of a “motherhood statement”

that everyone furiously agrees with, rather than being seen
clearly as an ambitious idea given the scale of its aspiration.

This paper has started a process of greater analysis.
This builds on AP4D’s previous paper on using all
tools of statecraft in practice that made concrete
recommendations to government on how to achieve
whole-of-nation buy-in on international policy and

develop greater capability within to engage external
expertise, domestic policy agencies and other actors.

SITUATING A WHOLE-OF-NATION APPROACH

Coherent
strategies &
narratives
for Australia’s
international

policy

STRATEGY N

Effective structures,
coordination mechanisms

STRUCTURE > & resourcing supporting a
coherent “all tools” approach

to Australian statecraft

A diverse government
STAFF > workforce with a culture of

learning & engagement

Australian Government
engaging consistently & broadly
at whole-of-nation level

SOCIETY ——
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A concerted effort to achieve whole-of-nation buy-in on international policy

Make a long-term, consistent effort at the political and bureaucratic level to build understanding of Australia’s
international policy. This will help ensure that all tools of statecraft are properly resourced and respected
and that those tools beyond the immediate control of government can be harnessed more effectively.

The Government should consider:

. Developing a strategy for consistently building support across the Federal Parliament,
Australian politics and the general public for its international policy.

. Ensuring a cooperative dynamic between ministers and departments in international
policy. In particular, minimising competition for influence and resources.

. Encouraging state and territory governments at the political level to regard themselves as actors in
international policy while operating within broad guidelines set by the Federal Government.

Develop greater capability to engage external expertise, domestic policy agencies and other actors

While the Federal Government already has significant business engagement capability, an enhanced “all tools”
approach requires greater capacity to coordinate entities that hold tools of statecraft beyond government control:

. Develop programs and mechanisms to bring external expertise into government policy
development more easily and flexibly — in particular, scientific and technological expertise.

. Develop a dedicated domestic policy engagement capability that connects international policy
agencies with other federal, state and territory agencies. In particular, this capability should focus
on how international policy can harness Australian expertise and assets to deliver public goods
(e.g., public health and vaccine delivery; infrastructure) and influence international standards.

. Develop routinised approaches (especially in DFAT) to consistently engage non-government actors such as
the tertiary sector, NGOs, community and diaspora groups, media, and sports and cultural organisations.

Extracted from Asia-Pacific Development, Diplomacy & Defence Dialogue, ‘What does it look like for Australia to
use all tools of statecraft in practice’, February 2023, https://asiapacific4d.com/idea/all-tools-of-statecraft/

When faced with a consensus that change is needed, To develop a whole-of-nation foreign policy strategy, Australia
governments have three options: continue business as usual, must look to successful examples that can be built upon.
adapt or transform. In the absence of a major change in how Cross-sector cooperation in foreign policy are already in
international policy is structurally coordinated, the next step action and provide models and lessons that can be replicated.
will be for various parts of government to learn by doing. Examples have been provided throughout this paper.
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Looking forward, here are three examples of priority areas for Australia suitable for a whole-of-nation approach where these ideas
could be applied.

CRITICAL MINERALS INDUSTRY

Australia has significant critical minerals deposits including cobalt, lithium, manganese, tungsten and vanadium. These minerals
build the emerging technologies that future economies will be reliant on — underpinning the renewable energy transition.

The development of new critical minerals supply chains has serious implications for Australia’s security partnerships, in
particular AUKUS.3*

The importance of the emerging critical minerals industry requires the federal government to play a prominent role in bringing
together stakeholders to advance Australia’s industry capabilities.®

Australia can position itself as a trusted and reliable supplier of both raw and processed critical minerals, as well as seek
opportunities as a renewable technology manufacturer. This will require coordination between government, industry, science,
education and civil society.

UN CONVENTION ON CLIMATE CHANGE

Australia’s bid in partnership with the Pacific to co-host the 2026 Conference of the Parties of the UN Framework Convention
on Climate Change (COP 26) is an opportunity for Australia to align domestic policy with foreign policy goals and develop a
cohesive whole-of-nation approach.

COP26 will require Australia as a nation to deliver on its climate commitments. Co-hosting with the Pacific will ramp up pressure
to phase out fossil fuel production in support of the Pacific’s fight against climate change.

A whole-of-nation approach to COP 26 will be an opportunity for Australia to ensure what it stands for internationally — strong action
on climate change - is backed by a domestic climate action agenda. A whole-of-nation approach to COP 26 will allow Australia to
restore its reputation internationally as a climate leader and strengthen its standing in the Pacific as a credible partner.

OLYMPIC GAMES

Brisbane hosting the 2032 Summer Olympic and Paralympic Games will be opportunity to put Australia’s Sports Diplomacy
Strategy into action and project Australia to the world. During the Olympics Australia will be beamed into lounge rooms across
the world, with the ability to showcase more than just Australia’s ability to successfully host major sporting events. It will be an
opportunity to maximise how Australia is seen and understood by the world.

Australia’s 2017 Foreign Policy White Paper stated that “in the decade ahead Australia will have to work harder to sustain our
influence and secure our interests.”%® The Olympics are a key soft power asset enabling Australia to share its rich sporting
culture, generate substantial business and economic benefit, break down cultural barriers, amplify Australia’s reputation
abroad, generate goodwill and cultivate partnerships. The Olympics will also provide an opportunity for Australia through its
development assistance to support Pacific Island participation in the games, generating goodwill with the Pacific family. In all
these areas, a whole-of-nation approach will be crucial to success.

34 https://www.aspi.org.au/report/aukus-and-critical-minerals-hedging-beijings-pervasive-clever-and-coordinated-statecraft
35 https://www.industry.gov.au/mining-oil-and-gas/minerals/critical-minerals
36 Department of Foreign Affairs and Trade, 2017 Foreign Policy White Paper, November 2017, p. 1: https://www.dfat.gov.au/sites/default/

files/2017-foreign-policy-white-paper.pdf
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Learning from models already achieving results, the Australian government should work towards a whole-of-nation approach for
priority policy areas like these that is inclusive, diverse and genuinely consultative to meet the critical challenges of our time.

But to succeed in this coordination, resourcing is needed. Government resources are not always elastic
and flexible to permit of a new way of doing things, particularly if agencies have to stop doing some things
in order to do whole-of-nation work. Coordination requires additional resources, rather than less.

That will be the key challenge in turning the broad support for the idea of a whole-

of-nation approach to international policy into a reality.

“Thirty years in government leaves you, if nothing else, a bureaucratic realist. So | am
conscious that those officials among us may well be thinking, no doubt glumly, of the
inevitability of new ideas and creativity crashing against the rocks of resource constraints, the
strength of existing bureaucratic structures, and the fear of failure...

While some of the big ideas in the paper are decisions for governments, there is much
here that colleagues working on policy can adapt and adopt, building on current practices.
For example, none of the following requires a cabinet submission or even, dare | say it,
permission from a minister:

< When you are developing or implementing policy, keep thinking about
the people in the room and the people you should consult, including
those outside government, as the paper encourages...

« Consider the range of tools of policy and influence reasonably at your disposal...
What is the right lever? Who is the right actor? It might not always be government...

« Think outside the Canberra world. About the states and about the public, including
what the paper calls creating a national “buy in” on international policy.

Some of this already happens, of course, but embedding it is hard against the press of
everyday demands.”

Remarks by Richard Maude FAIIA on the launch of ‘What does it look like for Australia to use all tools of statecraft in
practice’, February 2023
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AP4D also conducted informal consultations with seven
government officials from the Department of Defence,

Department of Foreign Affairs and Trade, Department of Home
Affairs and Department of the Prime Minister and Cabinet.
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