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EXECUTIVE SUMMARY

Royal Australian Air Force C-27J Spartan pilots from No. 
35 Squadron, work in arduous conditions as they assist 
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MOBILISATION ASPECTS

Problem solving 
conceptualisation

Example General principles 
and managerial/ 

market 
approaches 
relevance

Whole-
of-society 
involved in 

mobilisation

Federal 
government 

role in 
mobilisation

Mobilisation 
organisational 

structure

Level 
deciding 

mobilisation 
resource 

allocations

Mobilisation 
Day

(M-Day) 

(M-Day) Pacific  
Step Up

Yes Selective Lead Centralised/ 
vertical

Federal 
government

Before 
event

Risk management Bushfire Yes Yes Coordinate 
and 

participate

Spread 
responsibility 
/ distributed / 

horizontal

Distributed Before 
event

Resilience Cyclone Yes Yes Coordinate 
and 

participate

Spread 
responsibility 
/ distributed / 

horizontal

Distributed After  
event

Opportunism 2011 
Japanese 

earthquake 
/ tsunami

Yes Selective Lead Centralised/ 
vertical

Federal 
government

After  
event

Table 1. Mobilisation aspects

Source: Peter Layton, Griffith University.

opportunism. This means that the organisational 
structure for mobilisation in both these approaches 
is centralised, vertical and guided from the top 
down. In contrast, mobilisations associated with risk 
management and resilience have a more distributed, 
horizontal and bottom up structure. These 
approaches concern nation-wide problems that 
are much larger than the resources easily available. 
Accordingly, burden sharing is embraced with 
responsibilities distributed across a range of lower-
level stakeholders. For the national government, the 
primary responsibility in national risk management 
and resilience is the coordination down and across the 
various layers of government and the wider society. 

Importantly, there is a distinct difference between 
the four conceptualisations concerning when 
Mobilisation-Day (M-Day) is. For strategy and risk 
management, it is before the event occurs and for 
resilience and opportunism it is after. This distinction 
however hides a significant issue. Strategy is agency-
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In 2020 the word “unprecedented” was so often used 
as to become both grating and a word of the year.2 
It was a time of unprecedented trials and tribulations 
that highlighted countries in the modern era needed 
to get better at managing calamities. National 
policymakers have now become more interested in 
their nations being much better prepared for possible 
future misfortunes. The range of such possibilities is 
though dauntingly large. A conceptual framework is 
needed that is broad enough to cover the diversity of 
potential scenarios but narrow enough to be useable 
by busy, time-stressed policy makers considering 
disaster response options.
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Australia 124.8 Such assessments raise deep worries 
with a recent study raising the spectre of a nightmare 
scenario: 

As the frequency of disasters 
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Chapter One

THE MOBILISATION 
BIG PICTURE

Australian Army Commanding Officer 
2nd Combat Engineer Regiment, inspects 
a village being repaired by the Australian 
Army engineers on the island of Koro, Fiji 
as part of Operation Fiji Assist. (Defence 
Image Gallery | LSIS Helen Frank)

12
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National security
National security in the Australian context was 
recently usefully defined by the Secretary of the 
Department of Homeland Affairs: 

… national security has a particular 
meaning, insofar as it [is] concerned 
with a narrower but significant scope 
of security – namely the security and 
defence of the nation-state, whether 
against military attack, or actions by 
states and non-state actors which 
transgress the political independence, 
sovereignty and integrity (including 
the territorial integrity) of the nation-
state. In this sense, a nation is secure 
when it does not have to sacrifice 
or compromise on its national 
interests in order to avoid war or 
armed aggression, and is able to 
protect those interests by engaging if 
necessary in the use of force.16 
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Moreover, grey zone activities can also include 
cyber-attacks that can potentially cause significant 
disruption across society. There were, for example, 
in the first-half of 2020 large-scale malicious cyber 
intrusions across Australian society by a major state 
actor.19 

Rising geo-political tensions may also cause 
economic disruptions on a national scale. These may 
include sudden supply chain interruptions or even 
severe economic turbulence arising from an armed 
conflict between the US and China. Regarding the 
possibility of the later, an investment analyst writing 
in the Australian Financial Review, and noting no one 
in 2019 forecasted a global pandemic, opined that:

Our central tail-risk … is the possibility 
of a bona-fide military conflict 
between the US and our irritable 
trading partner up north. That 
probability has leapt from circa 10 
per cent a decade ago to as high as 
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the response required and the ability of the societal 
mobilisation base to meet these demands. This 
makes a major issue in national mobilisation one 
of coordination, but this is not a simple problem, 
as none of the factors involved remain static for 
any length of time. All are dynamic and constantly 
changing.

Mobilisation must use flexible controls. To best 
allocate national resources, governments can use 
a variety of direct and indirect controls ranging 
along a continuum from command to regulations, to 
indirectly manipulating market forces. Such controls 
need to be flexible to meet the changing needs as 

the mobilisation evolves in response to changing 
strategic imperatives and pressures. 

Mobilisation planning is always a deeply political 
issue. Mobilisation involves the allocation of scarce 
resources within a society. It is accordingly a deeply 
political process, not just vertically up and down 
the various government levels, but also horizontally 
across the multitude of government departments 
and agencies, and the whole-of-society. A 
mobilisation is commenced and controlled by the 
nation’s highest political leaders, but politics of many 
different kinds play out all the way down.
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Chapter Two

AGENCY DRIVEN 
MOBILISATION 

New Zealand Prime 
Minister, Jacinda Ardern 
speaks with Australian 
Prime Minister Scott 
Morrison in Funafuti, 
Tuvalu at the Pacific 
Islands Forum Leaders 
Meeting 2019. (AAP | Mick 
Tsikas)

20
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A distinction can be made between “strategy” 
which aims to shape events and the three other 
conceptualisations—risk management, resilience and 
opportunism—that react to events. In the “strategy” 
conceptualisation, agency is privileged, with proactive 
steps taken even if the warning time is short. 

Strategy as a concept has limitations. It is concerned 
with applying power but not with building power 
through mobilisation. For this, the deeply intertwined 
concept of grand strategy is important as this has an 
element concerned with building power. In illustrating 
the difference between strategy and grand strategy, 
J.F.C. Fuller noted that: ‘while strategy is more 
particularly concerned with the movement of armed 
masses, grand strategy… embraces the motive forces 
which lie behind ...’.34 
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The Pacific Step Up strategy is then an agency-driven 
approach in being a well-defined and considered 
choice that sets out actions to begin at a determined 
time. It is not a reactive response to a sudden event 
where the timing is not under government control, 
such as a bushfire, cyclone or flood. 

The mobilisation of the material means for an 
agency-driven strategy involves, as with all public 
policies, managing the finite resources of the society 
involved.41 Mobilisation inherently means making 
choices under material, social or political constraints. 
These characteristics are broadly shared with the 
economics discipline, often described as ‘the science 
of allocating scarce resources’.42

Robert Gilpin in a seminal work on political economy, 
determined the two very fundamental high level 
approaches to resource management: economic 
nationalism and economic liberalism.43 Under 
economic nationalism the state actively manages 
the distribution of resources; economic liberalism 
by contrast involves the state manipulating market 
forces to distribute resources. These may be re-titled 
as a managerial approach and a market approach 
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necessary using various types of conscription. In this, 
the mobilisation’s needs inform the type of targeted 
training individuals receive. The domestic workforce 
is seen as a resource to be exploited. Complementing 
this, the international labour base can be accessed 
through controlled immigration, driven by 
government assessments of the critical skills that the 
nation’s mobilisation needs. 

In material matters, the managerial approach is 
inclined to focus on making better use of existing 
domestic production through more intrusive and 
invasive state planning and control of the national 
economy. The national sector may grow in both 
scale and coverage, with a strong tendency towards 
nationalisation of key industries and a general in-
sourcing of functions. The government, in being best 
able to command the economy for the national good, 
has primacy. In this regard, the main goal is increasing 
near-term outputs. The efficiency of production 
and the effectiveness of the goods produced are 
of less importance. Selective use would be made of 
international sources especially of technology not 
available onshore. In this, the government would 
also try to develop comparable on-shore sources 
as expeditiously as practical, so as to avoid any 
unwanted constraints imposed by off-shore sourcing.

This mobilisation is the most responsive to 
state needs and provides the greatest national 
independence. Using this approach, the state can gain 
considerable autonomy allowing greater freedom 
of action and an enhanced ability to choose its own 
course in international affairs, largely indifferent of 
others’ wishes or concerns. This mobilisation suits 
those times when success is essential. 

A major shortcoming is that there are real limits 
on the scale and sophistication of resources that 
the state can access from domestic sources 
alone; an over-reliance on these sources may be 
disadvantageous. Moreover, in making the state 
administration and bureaucracy responsible for 
resource allocation, there may be considerable 
inefficiencies introduced as this is a complex and 
complicated matter difficult to direct in detail from 
a position that is both disconnected and high-level. 
Over time, the emphasis on raising outputs regardless 
of cost will also lead to structural economic problems. 
Together, the combination of the growth of the state 
sector and the focus on near-term outputs is likely 
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quantity to meet national needs. The population is to 
be employed and trained for the greater collective 
good; the people are a resource to be shaped for 
the long haul. The international labour base can be 
accessed through controlled immigration driven by 
national skill needs. 

In terms of material, this type of mobilisation 
may focus largely on carefully directed nation 
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Short-warning time, market 
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perceives governmental policymaking as incoherent 
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In 2015, the Australian Government announced 
the purchase of 1,100 Hawkei protected mobility 
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Chapter Three

EVENT DRIVEN 
MOBILISATION

An Australian Army 5th Aviation 
Regiment loadmaster observes 
the area near Mount Ginini 
close to the New South Wales 
and Australian Capital Territory 
border, 2020. (Defence Image 
Gallery | SGT Brett Sherriff)

28
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Agency driven mobilisation is only suitable in certain 
situations. Strategy cannot solve all problems. 
Strategy requires an “end”, that is a clear objective, 
to be set out which informs the manner in which 
national capabilities are used. 

For many problems however, an objective cannot 
be easily defined. The obvious examples are natural 
disasters such as floods, bushfires, cyclones or 
pandemics. Such events cannot be definitely solved 
once and for all by some clever stratagem. Instead 
these are events that will keep reoccurring, requiring 
continuing responses into the foreseeable future. 
There are also examples in the human domain. 
Domestic and transnational crime and terrorism are 
not problems amenable to final resolutions. Strategies 
can be devised to defeat specific criminal or terrorist 
gangs, but not to forever resolve criminality or 
terrorism. 

There is a further discriminator. A crucial issue that 
defines a “strategy” is that it involves interacting 
with intelligent and adaptive others, whether friends, 
neutrals or adversaries. This social interaction is of 
a particular kind: each party involved continuously 
modifies their position, intent and actions based 
on the perceptions and actions of the others 
participating. These interactions ‘… are essentially 
bargaining situations … in which the ability of one 
participant to gain his ends is dependent … on 
the choices or decisions the other participant will 
make’.51 In operation, a strategy constantly evolves in 
response to the other actors implementing their own 
countervailing or supportive strategies. 

If the problem does not involve such social 
interaction, then it is not “strategic” in this sense 
but is instead a plan. An example of a plan might be 
building a very-fast railway between two cities. This 
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The word “risk” is used in many different contexts 
and so with differing understandings. In general, 
risk might be considered as ‘the probability 
that a particular adverse event occurs during a 
stated period of time, or results from a particular 
challenge’.52 In being a probability, a risk can be hard 
to empirically measure, relying as much on judgment 
or perceptions as any quantitative assessment. 

An alternative is not to look at the likelihood of an 
event, but rather what the impact of an event might 
be if it occurred. Examples of this approach include 
estimations of the financial costs if an unwanted 
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were a direct armed attack on Australia and intra-
state conflicts in countries in Australia’s immediate 
neighbourhood.57 The 2009 Defence White Paper 
continued this approach explicitly noting that given 
uncertainty ‘the key problem in defence planning is 
strategic risk’.58 In implementing risk management, 
this later White Paper chose to concentrate available 
resources on addressing only one risk: a direct armed 
attack on the country.59 

These two Australian Defence White Papers focussed 
on creating and maintaining appropriate military 
capabilities; they did not try to shape a future in 
which the nominated risks could not eventuate. 
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It seems that in prioritising risks simply a new arena 
had been created:

… in which the traditional struggles 
and rivalries of defence politics can 
be fought out and regulated. …the 
question of who gets to define what 
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Pezzullo helpfully gives an indication of the 
complexity of this in outlining a so-called “extended 
state”: 

consist[ing] of the entire apparatus 
of the Australian Government, which 
convenes and coordinates; along 
with State, Territory and municipal 
governments; as well as the business 
sector, including finance and 
banking, food and groceries, health 
and medical services, transport, 
freight and logistics, water supply 
and sanitation, utilities, energy, fuel, 
telecommunications; the scientific and 
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recalls Bob Gates’ words in the previous section that 
‘[y]ou could spend $2 trillion and you’d never get to 
zero threat’. 

Resilience is clearly not resource free and this leads 
to another criticism. Some see it as emanating from 
a neoliberal perspective that tries to shift the costs 
of natural disasters from the government, nation and 
large corporations onto individuals. In this discourse, 
resilience is seen as a personal responsibility but 
individuals are least able to meet the resource costs 
involved.81 Accepting this critique the New Zealand 
plan notes that: ‘We need to work out how we build 
our resilience in a smart, cost-effective way, so it’s 
realistic and affordable, and so is not a ‘sunk’ cost, like 
stockpiles for a bad day—but rather enables better 
living standards today’.82 The practical implementation 







39

Mobilisation planning overview
The high levels of uncertainty associated with 
opportunism makes establishing optimised 
mobilisation structures and processes problematic. 
Instead, having broad mobilisation plans modular 
in design may be more useful. An example might 
be an overarching mobilisation plan containing 
assemblies and subassemblies packaged in sufficient 
completeness to be able to be combined to meet 
needs as they emerged.86 Each package could 
plan to include the necessary whole-of-society 
resources pre-integrated within each assembly 
and subassembly. Such a process would allow each 
assembly to be designed based on consistent and 
common planning assumptions. 

M-Day. M-Day begins when the opportunist 
state realises there is an event occurring which it 
could usefully exploit. Just-in-case mobilisation 
planning may be done prior to the event but its 
implementation would overwhelmingly be post-
event. As with risk management, forewarning of an 

In all being event driven, risk management, resilience 
and opportunism have several similarities and 
overlaps when mobilisation is considered. These 
commonalities extend to issues discussed in 
earlier chapters concerning mobilisation principles, 
the managerial and market approaches, and the 
importance of M-Day timings. In the latter case, 
when M-day occurs in a conceptual sense varies. 
With risk management it is before the anticipated 
event whereas with resilience and opportunism it is 
after. 

These differences are important in that while 
mobilisation planning can usefully always be 
undertaken before the event, the time when the 
plans’ implementation needs to begin differs. Risk 

CONCLUSION

event would be most beneficial. Importantly, the 
opportunist state needs to be mentally and politically 
agile when the time comes to act. The window of 
opportunity may be open for only a short time. 

management is the most challenging in this regard 
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Mobilisation planning is a complicated area. The 
concept aims to make us better prepared for 
an uncertain future, but that very uncertainty 
makes planning problematic. Against this, the four 
approaches of strategy, risk management, resilience 
and opportunism all have several common features 
as related to mobilisation. Such commonality can 
alleviate some of the uncertainties as they remain 
applicable irrespective of the future context.

In all approaches, the eight general mobilisation 
principles and the managerial and market practices 
can be usefully used in planning. Similarly, all 
approaches can involve the whole-of-society, 
although with strategy and opportunism it is often 
only partial and is as government decides. Risk 
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An Australian Army soldier deployed on Operation NSW 
Flood Assist drives through a community suburb that was 
damged by floodwaters in Wisemans Ferry, New South 
Wales. (Defence Image Gallery | CPL Sagi Biderman)

In terms of the organisation of a mobilisation, 
the Federal Government leads in strategy and 
opportunism. This means that the organisational 
structure for mobilisation in both these approaches 
is centralised, vertical and guided from the top 
down. In contrast, mobilisations associated with 
risk management and resilience have a more 
distributed, horizontal and bottom up structure. 
These approaches face nation-wide problems, much 
larger than the resources willing to be devoted to 
addressing them. Accordingly, burden sharing is 
embraced with responsibilities distributed across a 
range of lower-level stakeholders. For the Federal 
Government, the primary responsibility in national 
risk management and resilience then becomes 
coordination across the various layers of government 
and the wider society. 

To support government decision-making concerning 
M-Day across all four approaches, a centralised 
government intelligence system would be very useful. 
Such a system would be able to draw on a much 
broader array of sources than any single organisation 
or agency in its production of focussed assessments 
encompassing domestic and international matters. 
Susan Raine suggests that in Britain such a 
centralised system might be located in the Cabinet 
Office, a Department that directly supports the UK 
Prime Minister, to provide situational awareness, 
cross government coordination of risk assessment 
and analysis, and warning of emerging dangers, 
perhaps in real time.89 

The focus of this intelligence system would vary 
depending on which mobilisation approach was 
being assisted. For the event driven methodologies 
of risk management, resilience or opportunism, the 
system’s gaze while wide-ranging, would need to be 
specifically focussed on meeting the defined need 
for relevant event forecasting. For strategy, such an 
intelligence system would be more tightly focussed, 
principally on supporting the strategy’s needs. 

Areas of commonalities become increasingly 
important when consideration turns from 
conceptualisations and abstract discussions to the 
more practically-focussed areas of mobilisation 
planning and execution investments. An investment 
in a common area of mobilisation would be useful 
regardless of what eventuates in the future and 
which method needs to be called on. Such no-
regrets investments are always appropriate and 
always attractive. 

In contrast are big-bets: full-scale commitments 
appropriate to one method and hence appropriate in 
one, maybe two, possible futures but of little use in 
others. To undertake these, there needs to be a high 
degree of confidence. In many respects, mobilisation 
is not that kind of subject area. However, in between 
no-regrets and big-bets are so-called real options. 
These involve postponing, phasing, making flexible 
investments or committing to small-scale capital 
equipment investments. When uncertain about a 
new concept and its possible implementation, real-
options can be a most useful investment approach.

Two areas standout when considering making 
investments that would be common across all 
mobilisations. The first common area is that of 
material, that is the equipment used to respond to 
an event. However, the specific material required 
can vary greatly between the national and human 
security challenges as these can range from a major 
war to a flood. The material needed for one situation 
is not necessarily useful for another. This is not a 
sharp distinction as some equipment is dual-use 
and has some cross-challenge application.90 Such 
equipment is though relatively minor. While dual-use 
items could be usefully classified and considered 
from a mobilisation perspective, this would be a 
considerable undertaking and is not covered here. 

The second primary area common to all kinds of 
mobilisation is people. Intuitively, people are the key 
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Able Seaman Medic administers the COVID-19 vaccine to 
a resident at Jonathan Rogers GC House in Nowra, New 
South Wales.. (Defence Image Gallery | Trooper Jarrod 
McAneney)

to mobilisation, without them little can be achieved. 
Given this criticality, people as a mobilisation area in 
itself might usefully be examined when considering 
future investments, analysis and conceptual 
evolution. 

A useful concept to help guide investment thinking 
is the three horizons model. The first horizon is 
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Australian Army soldiers assist the Western Australian 
Police Force at a vehicle check point on Forrest Highway in 
Lake Clifton, Western Australia. (Defence Image Gallery | 
LSIS Ronnie Baltoft)

Intended as part of their domestic political war, 
these offshore conspiracy theories were picked up 
by Australians and spread, creating disinformation 
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Developing a mobilisation planning process for 
allocating workforce would be a difficult task. 
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Chapter Five

A PAPUA NEW GUINEA 
PEOPLE EXCURSION
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Members of the 8th Movement Control Group assisting 
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Signing ceremony of the final Japanese surrender in New 
Guinea in World War 2. Australian Army Major General 
Horace Robertson holding the sword handed over by 
Lieutenant General Hatazo Adachi. (Wikimedia Commons)

late 1944 ‘the burden of war was weighing heavily on 
the [Papuan and ]New Guinea native - more heavily, 
man for man, than on the general run of Australian 
citizens’.119  

The mobilisation of Australia across World War II 
saw the creation of an array of new governmental 
structures, departments, agencies and organisations 
managing the whole of society.120 PNG’s mobilisation 
involved only two: the Australian New Guinea 
Administrative Unit (ANGAU) commanded by Major 
General Morris and, after May 1943, the Australian 
New Guinea Production Control Board (ANGPCB), 
a quasi-military organisation chaired by Brigadier 
Donald Cleland. In the main, ANGAU mobilised people 
and ANG mobilised production of essential war 
materials, essentially copra and rubber. 

The more important was ANGAU. This Australian 
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A future agricultural workforce 
mobilisation
A repeat of World War II’s invasion of PNG looks highly 
improbable making that conflicts’ mobilisation lessons 
seemingly of little value. However, such an assessment 
might be somewhat hasty. Australia remains short of 
people while PNG now has a much larger population. 
As in 1942-45, PNG’s people might be a strategic 
mobilisation asset. Indeed, the COVID-19 pandemic 

The first charter flight of farm workers from the Pacific 
Islands has arrived in Queensland under the restarted 
Seasonal Worker Program in November 2020. 
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personnel for HADR but against this, the ADF is 
presently structured and postured for warfighting 
not HADR. In addition, a long-term historical trend is 
that warfighting is involving fewer and fewer people 
but an increasing number of machines. Tomorrow’s 
ADF will have fewer military personnel than today’s. 

The time has arguably come to restructure and re-
posture the ADF to be able to undertake HADR on 
a full-time basis. This would involve adding a new 
HADR part to the ADF to replace the warfighting 
element of the ADF that is currently doing HADR. 
Allowing for training and overlapping deployments, 
this new HADR element might comprise around 
5000 personnel.137 Crucially, these 5,000 personnel 
would professionalise HADR in the ADF, including 
participating on international HADR exercises. These 
do not build warfighting skills but represent a positive 
international engagement, a specific concern in 
contemporary strategic guidance as laid out in the 
2020 Defence Strategic Update.138 

Australia’s current approach to the ADF contributing 
to HADR was developed last century and designed 
to manage periodic natural disasters. Today’s 
compounding disaster problem is very different in 
scale, intensity, frequency, nationwide coverage and 
duration. It is time for the ADF to conduct HADR on a 
full time, professional basis.

regional HADR occurrence is post-cyclone relief and 
recovery operations. 

In this, the region gets about ten cyclones each year. 
With global warming, these numbers are expected 
to stay the same, but the magnitude will vary, with 
more Category 1 and 2 cyclones, fewer Category 
3 cyclones and more Category 4 and 5 cyclones. 
The large Category 4 and 5 cyclones can cause 
considerable damage. Cyclone Pam cost two thirds of 
Vanuatu’s GDP with Cyclone Winston 20 per cent of 
Fiji’s GDP. 

In 2020, two Category 5 cyclones impacted the 
region. Cyclone Harold in April caused extensive 
damage in the Solomon Islands, Vanuatu, Fiji, and 
Tonga. Australia gave considerable aid in response, 
although the involvement of the ADF was unusually 
constrained due to worries over spreading COVID-19. 
In December, Cyclone Yasa impacted Fiji, causing 
further significant damage. The ADF responded 
with initial relief packages delivered by C-17 aircraft 
followed by a deployment of 700 personnel, an 
amphibious ship and some helicopters for almost a 
month.134 In passing, there was also another Category 
5 cyclone, Cyclone Niran, in February 2021 that 
caused limited damage in Queensland but more in 
New Caledonia. 

It is notable that in this era of overlapping disasters 
that in the week the ADF deployment to Fiji returned, 
some 700-800 ADF personnel, several helicopters 
and an uncrewed air vehicle system had been 
deployed to undertake flood relief in New South 
Wales.135 Germane to this discussion is that Fijian 
Army engineers also participated. At the same time, 
some 1,000 ADF personnel were also deployed 
around Australia supporting Operation COVID-19 
Assist.136 Simultaneously, C-17 and C-130J aircraft 
were delivering COVID vaccines, syringes, medical 
supplies and medical storage refrigerators to PNG.

The steadily increasing use of the ADF on HADR 
operations is a feature of the time and its frequent 
compounding disasters. Such operations though 
create organisational problems in terms of 
maintaining the ADF’s warfighting skills. Personnel are 
unable to undertake necessary training as they are 
deployed on HADR tasks, and warfighting exercises 
are cancelled due to non-availability of units. There 
is readily apparent a steadily rising demand for ADF 

Royal Australian Navy sailor Able Seaman Boatswains Mate 
from HMAS Canberra, helps carry timber that will be used 
to repair schools on Taveuni Island on the Eastern side of 
Vanua Levu, Fiji’s second largest island as part of Operation 
FIJI ASSIST 2016. (Defence Image Gallery | LSIS Helen 
Frank)
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The emerging continuous HADR problem involves 
not just Australia but the whole region. As noted 
earlier, Australia is always short of people in times 
of mobilisation. In considering HADR preparedness, 
regional nations, particularly PNG which has by far 
the largest population base in the South Pacific, 
should be involved. Instead of 5,000 Australians, 
perhaps half could be Pacific islanders. 

Such a combined standing force would be rather busy 
on a continuing basis and costly in terms of resources 
and funding. However, the current approach is at 
least equally costly while imposing large opportunity 

costs in denying ADF personnel their requisite 
warfighting training and preparations. These are 
becoming more important as noted earlier given 
the strategic guidance that requires the ADF now 
be prepared to meet short-notice crises that carry 
risks of major inter-state war. This concept would 
create a bifurcated ADF with today’s force of almost 
60,000 personnel dedicated to warfighting and thus 
state security, and the smaller 5,000 personnel part 
dedicated to HADR and human security. 

There are reasonable arguments that such a HADR 
force need not be military. However, if it was it could 
leverage off the existing structures and organisation 
to a considerable amount including with training 
and support. If the HADR element was a stand-
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CONCLUSION
A nation will rarely have the luxury of being able to 
concentrate all of its efforts on a single mobilisation. 
Governments generally need to do more than one 
thing at a time. For example, in 1943-44, with 
major combat operations against Japan underway 
in Papua New Guinea, major bushfires broke out 
across Victoria, eventually killing some 50 people 
and causing significant damage. Many who would 
normally have fought such fires were absent because 
of the war. The Army joined in to help providing 
personnel and transport support.140

Accordingly, any sharp distinction between the 
four different conceptualisations of strategy, risk 
management, resilience and opportunism is in reality 
more theoretical than practical. A government 
may have several different types of mobilisations 
running simultaneously. Indeed, this seems likely to 
be Oceania’s future, given the rise of geostrategic 
turbulence and an expected increase in compound 
natural disasters. 

Given this, the mobilisation area is a field where 
policymakers, leadership groups and planners 
need to be both prudent and meticulous. The four 
conceptualisations can assist this process, although 
how they are applied to the context encountered 
will be matter for the judgment of those involved 
at the time. The conceptualisations can give a 
common vocabulary and way of understanding the 
mobilisation problem but cannot have the granularity 
needed to provide specific solutions to problems 
unknown at this moment.

In all conceptualisations, the eight general 
mobilisation principles and the managerial and market 
practices (explained earlier) can be used for planning 
purposes. Similarly, all conceptualisations can involve 
the whole-of-society, although with strategy and 
opportunism this is often only partial and as the 
government decides. Risk management and resilience 
are subtly different in that all Australians can be 
exposed to risks irrespective of the actions they take 
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terms, only risk management requires perpetual 
preparedness. Strategy, resilience and opportunism 
can be prepared for as government requires or as 
events dictate. Preparedness for them, and the 
associated mobilisation, can thus be considered 
periodic not continuous and permanent. 

Areas of commonalities become important when 
considering investing in mobilisation planning and 

implementation. There is a major commonality 
in a resource central to all mobilisations: people. 
Three areas appear promising: societal mobilisation, 
population protection and a re-conceptualisation 
of mobilisation that moves from today’s material-
centred approach to a people-centred one. 

In addition, in considering people as a resource, 
Australia and Papua New Guinea may be able to 
cooperate to support Australian mobilisations 
under the strategy conceptualisation as regards 
the Australian agricultural production workforce. 
More importantly, the two countries could work 
also together to improve mobilisations under the 
resilience conceptualisation. A combined humanitarian 
and disaster relief operations force within the ADF 
but including Papua New Guineans, and possibly 
Fijians and the other Pacific islanders, could enhance 
regional preparedness.

Mobilisation clearly has a role to play in the future. 
The concept can bring depth, clarity and a practical 
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