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Ob,-ject~ 

THe lon~cl' tern OI)jcct.Lves of ,,'~-ust_cc_lian 

policy in ~)outh East l~sia require not only the retention 
there of British defence ",oei tion:o but also the Claintemlnce, 
so far &s 1.'8 are able, at" 1Culceful relations behleen 
c'lustralia and an Indonesia v,Thich is non-coM10iW1ist. Cur 
im:nedi:?tte objective in the current In(loncsian/Ea.luysian 
dispute is to ensure that the '?edere,tion of '<a18.ysi& is 
given thE' opportunity to consolidate itself <2net develop 
",eacefully. 

2. li/hile external threats ure ~~rovid.Lng some 
cohesive fo,'ce ":lthin the ?ederation, the di~'ficulti8s of 
:12intaining Im"r and order in Sabah and 5arill-Taic are being 
added to by aI'ued incursions fro::t o.cross the Indonc;sian 
bor'der and Indonesian encouragement and training 0: 
insurrectionists. The l'emovsl of thi~; external threat and 
interference cnn be satisfactorily accoffi})lished only by 
persu::,di.:'l~ the Indonesian U-Ov~-:i.-"nr.1erlt th2.t :"{al~ly3i2 has to 
be acceQted. i3uch persuasion ,"ay ultimately have to t3.ke 
the form 0[' the thretlt or thE:: use of fo~ce against the 
aggressor. In the meantime it is t":lking the form of 
DI'8SSUre on the Indonesian GovernmEnt .tror.l the Jni ted 
States, AustrE~lia and such pal'tics othel" than Britain 
and :':al:oysia ,,;ho still retain cont8cts and influence in 
Jjak&rta. It m&y assist in persuading Indonesia to 
accept ~IalQysia Lf "hTorld opinion can be mobilised against 
the ,)resent aggressive attitudes 0;: the Indonesian 
GovEH'nment, and this can be done most effectively through 
the United i';ations. 

3. The ,:ossibili ty of United ,rations intervention 
in the Indonesian/Halaysian dispute may therefore be 
loolccd on fro:n a r;ositive and a negative "oint oc vi8\;. 
Positively, United ,iations intervention could help if the 
Indonesian c10verrunent could be brouGht to the point of 
deciding that ;ialnysia has to be accepted, which they 
r:1ight do so long as United .l"'Iations intervention was 
accompanied by some race-saving for,"ula. Negatively, 
Uni ted liati:)ns intervention could make it more di ffi cul t 
for Indonesia to pursue its policy at' threats &nd of 
ar'TIed infiltr"tion and training, 

it. In the event that the Austl'alian Govd'nment 
"1;1e1'e to decide- to send Austr6..1taJ1 armed forces to eastern 
_,alaY5i8., it is desir"ble that, at the time of such a 
d'ecision bein,C; made public, action sl10uld be in train to 
huve the ''Cll<lysian Gove,'nment refer the borneo situation 
to the United Nations. It roight be f,refer&ble for 
refeIT"l by the ;~alaysimls and action by the Australians 
to tc,ke ;)lace at the Si1'"e time, so as to ,orE' stall the 
;ossiblc :.ievelo1:ment of moves in the United Jations in 
favour of freez1.n.s an exic;ting situation, that is before 
0111' forces '"lere in position. The i;nportant c-'Jn.sideration 
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s tr-.. ,,_t, G.t t:I';;:~ tL,llc, 1.1hen A.ustr,-~liHns ,11'e:;' likelJ to be involved 
L ;,~ction in e~_,stt:;rn ~:t;.laysic-~ .:lr,:linst oi theY' identifiable 
n'lDr:esii~~1 infiltratots or aE-;:-;in::t OOJ.ifS of local armed 
~sull'ectionists, supported b: Indoncsi,:;.n nT~~ls, training and 

eno ol~r,.,c8::1ent, the Dni ted !lations shaull bs seized of the situation. 

5. Invol\Te~'lLnt 'light pnt it;. ,-=-,uestion the \,rl101e SU')j2Ct of 
the ·,_cccpt~;,.bili ty of ~.e.laysia. (This \<,I(,,-S the i:.~rgument used 0. 

Le-Vi !T.:):1tr,s :- go ·::..ee. Ln::t the 1"~f'.18.:rsiHns t8;{ing <l case to the Dni ted 
l~c_tions. IIo1,.'8ver :lc.l;:(.lsia hCts 'oeeD accE~ ted bJ the United 
;::c,_ti~:ns ::;-en: rc_l l-o.sse~'1bly "Ihich h~:s elected it t'J the Sec'Jrity 
Council in 1965). 

6. ~~ fresh United l.-Jati:;ns inte~>:~st in th~, northern J..J:)rneo 
tEl':::'i "to::-'ics ~··:i:~l·,t i'ul'ther upset the luc::,-l "Jo-Qulati')r;.s there and 
~:ic.:{e the'-, ':l,")ubt "chc :;t"bility and ~:ur~,ose of~ ·:Q.l~;ysic. (This .. .:> 

so-:'cthing on \·,'bich the :-:alaysie.ns thc':1.selv(.3 (·ou.ld o~-.st :...:.ss 
,1ujg~-:-.ent. ) 

7. :hc _~,l'(;.::;e.nt nC<Jnfront;-:,ti:Ju!l by .• 1:1,).FL"j.c.A :::uit:; ":-;1: :n,ia 
',"e11 r:cnm.1.~;h oJ :-;tirlulG.ti.:1S a sense .')L E&tiJD21 w-:itJ 2~.:'=Li~1:3t 
ext(:rnal Ggsression. (It ~ay ~~l~ turn out ~~:t ~n ~ "rol~nzed 
:_"priod ')~' c :;nfl'ont::;.tiDn, the l,_-_l'f:~'- r ,:.nd .~ tronger :;.:' the (;.:ltaeo.::lists 
Hill be th( gi~iner.) 

8. United :rations intervention ,[auld be likel/ to result 
in 50:"18 intprnational cri ticis!!1 of the ~: rt-'·.'ence of foreizn troops, 
Jritish, 1;'ustl'(-~li2.n or ~~ew Zeal3-nJ, in a :or':F,r c)loni:.ll tcrI'it')ry 
anj in c.'.dJ.s -=or tb2 H~thdra1,!c:l of such tr)'J"::ls. O~O\·.'CvCI' 'de can 
h::ll','.11y €":PE:ct that opinion e.g. in :;:nd_ont:sL;'" 2.n:1 e15EFL-lere, ".Taule. 
sim~ly i.€l101'e ou:c cwtion.) 

9. TherE: is sor'le public anel )oli tic~~l opinion ill ~':'u3tI'nlia 
"rrlich 1"TOl~l_ Ie Ui1'8 that the United ~~atiollS 08 involved before 
AustI'i lL':.t1 ;:orces \-:er'c used for fightinz in ~".Jorth Dorneo. 

10. :jorlc. public opinion \~'ould eX~'ect th~~t ~1')Ver:tents of 
fo..;,'eign fo:.'ces to ::Clssist othe::.-· \..i')V(.1':lu('::nts 5:;0;,11-1 be !':'1G._:e 1;!ithin 
the contE-:;zt of, or t-:-.t least i-ri tt rpfeI'ence to, United :';-3.tions 
obli~(!.tions. 

11. '.='hpl'C ' .. 'oulej be alvD.nta:::e in mo"8ilizinc United ~T3.ti()ns 
opinion '>,_T};icb at >l'ESent is f:·;vour._ble enough tm·'3.rds :18.10.1Si<:" 
as cletel'l'ent ag·_:ln:.:::t Indoncsi2.n :lggression. 

12. On the 2ss'_1mrtion that time is not neces,;;arily on our 
si·je, there is 2. need for a -positive 8.l~'f;rOach to a settlel.lent on 
tc·r:-::.s, inter alia, under \,lhich Indonesia ' .. :ould accept .i:al£:ysia. 

13. ',Ie need to avoid the da,geI' that AustrCllian forces 
1{ill DC' condemned by a ,.substantial number of the United j',ations 
[or t~~kin0 part in the armed su:::.'pression of .c;roups of.' indi,8'enous 
people of North Dorneo "hether or not the ;,nsnrrecti8n:i,sts are 
shov.rn to be Sl.1::':'90rted by Indonesia. 

14. So Z'ar ilS AustrG.lia is conc'._l'ned, the tir.'tj.ne; 0,("' a 
~:21aysi(\n urpe2.1 to the United Ue_tions sr.oulJ be not luter than 
a positive reSr']l1.se by the Austrllli3.l1. GovErnr.-lent to a ~:al:l.~rsian 
re')UE-.st for assistance in North 30rneo. A Ealc::./sian ref,-,rence 
to ~the llnited ~'Lttions might h01",ever ;JE lliCl'.ie earli,_::r in tI-:ce event 
that they and .'ri tain believed that there was 8 cleur case to 
present of Indor1t'sian invQlver:ent and p:;.rticipation in armed 
insurrpctions in !'·1c.1i'.l~ '!.3ian terTi tory. 
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15. The illlDublished British "hite faper on "Indonesia and the British Dorneo Territories rt l'.TQuld be v,:;.l.Ld as earlie1:' evidence of InJon0:·sian aggressive I-lords and ;~.ctions r:·rior to the' attainment by northern borneo territori&s of inde .EDdcnce anJ t~eil' federat­ion Hi th ,',alaysia. 'fhe :.CllaysL"n C;OvcI'r:l'TI(nt IS cc;se agaInst "::nJ,:)Qcsia hm-,Ievel' Hould ha.ve to bE docurnEnte.l s8Da:catelv and pre sent evidence of Indonesian current ~nvol ve:1ent in Cirr._ed inSU.l:'I'en.ction in northern .darneo, thE training and equi~,;nent in In~lo_1' __ :3iEn teJ.."l'i tory of insurrectIonists fro::1 no::::'thern .Jo1'neo ani "::nJo~lcsiuI1 2:Ju":Jlic threats again:]t :·;al,,:ysia. 

16. The cflai-L'rnr,nship of the 08CUl'i tJ Council for thE coning fs\; "onths is 23 ['olloHS : Dece"ber 1963 ",,,,eric;,, J"nuary 1964-.:.Jolivi?,n, .:"eoruary ~jl'1:-lz:ilian, ~~aY'ch Chinese:, and in ;~I1ril Czec!10s1ovCi.kian. Jntil ~':arch 1964 thE:refore tbe cfl;:;.iI'IU'-'.n.3hiu of the :3ecuri ty Council "Iould bee satisfc.ctory onoue,h ,rot! the ~;oint 0.: vie\l,f of D. -: :alo]s:L.3.n complaint. 

(a) sirrl)ly notify the Security Cou.'1cil th,':lt in I'c-'li;~tion to Article 51 concerning the inherent right of individual or collective self-defence, and to :':ha)ter 8 of the United [,atL)ns Char'tel' c Jl1c~rning ,egional ",rrangements for defE':1ce, it hai sought and oot'lined mili tary assist&nce to secure inter'national peace and sec,u'i ty in the northern ';o1'neo area ,'rom the United i\ingdom, and, in the event that at that tiC!e Aust,'alia and ,Jew Zealand had been asked an:i had agre,d to send forces, from Australia and iJew 6ealand nlso; 

(b) "are formally rresent to the 3E.curi.ty Council" cO'1lpLlint a[sinst Indon~sia calling a meetlng of the Security COlmcil. 

18. In the 87ent that), acting on t['G first C')l1rse of action, SO~Je [E'~-.1b(r ()C' the 0ccarity Cou~1cil souf,ht a mectinf, of the 1,:;ounc.Ll (Jr, 2.cting on the second C0urse 0: {lction, the ?rc3ident 0[' the Gounc:i.l called a me ting e .. s he ' .. :culd lE :)ound. to do, so~e estiTIate c2n ~e attenpted as to t~~ type of Security Council 2ction "',.Thich could be sought ard '",hici1 Trrieht be expected. 
19. ::uoborship 00 the Security Council 1n 1964- 1>lill be : Chinn, ?rance, .. ~. J.,3.E., U.K. and U.,3 • ..:~. as · .. er:l~anent ~nn.bt::rs, anJ ~:::,azil, ~)oli vi:}, ~·rorocco, ~'JorV.T8.y, IVDry Coast 8.ud Czechoslovakia as electei ~embcrs. ~even votes would be reauired to Dlace a sub:Ject such as rtInd.:)nesian aggression against :';alaysia ll or the tllnd:)nEsian;:':e.li::.t.ysi~:tn dis.rJute over .northern .dorneo rl on the agsnda and -these :nigh.t be c~xpected from China, Jrs.nce, ·:J.K., u . .s."~., . .Jr2zil, ~:501ivia end ;;or\lay with the l~ossible addition 'J!"" the Ivor>T Coast. The :·ali:,JsiG..n and ~ndonf:si8.n re::;J1'8sent<:1.tives ·t:ould De :!lviteJ. to ,re:,;ent the comlJlai:1t and countE:..r-2r~umEnt l'esr)ect­ively. JtJ;';E.ments S1.l1:<.'·orting- the _,I},laysi&n position, 0:" at . le".st not ,lntc;gonistic to it, coul:! be eX')8cted from the 7 or 8 Cle'"oe,'s li:;ted c,bove, "chile the ',oviet Union ,end Czechoslova'tia could De :>:pected to sUT)"ort the Irlde>nssiC-.n position and to '::a11 for, int(;r nliG., the i'elnaval of all foreign troops and the dismantling of r'Jre+gn bases in the ::Oll9.ysie .. area. 
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4. SECRET 
20. The '~:.JesteI'n Pov!ers CQu.ld aiEl 2,i; securing endol'sement 
by 7 to 8 votes of a proposal which : 

(i) established, and despatched to the aree, a U.N. 
ObS81'V3.tion Group ,·rhose function,'] l:lould be, 
pI'inci~.1e,lly, to obserVE S.rl(j report on the oorder 
area and other relevant LS::iects of tE:.8 COIl1lJlc-dnt, 
on rast )'ud current border inc'.uents, and to ":eep 
the .3ecuri ty Council ,)I'occI'essively l.nfor"led. 
('~'be Observation Grou~, co;'!prisin~: civili~1n and 
mili tc.r:r r:1embc:rs, couLl nurnbcr ur to t'iIO 0 C' t!:ree 
hundre:::1 <:.. f. U.N. Obsc.':;:·v~tion ',~rouD in -Lebanon 
1958); -

(ii) cdled on the 3ecrctcry-}enenl (or on a special 
Good Offices :,rission) to exanoine the. bases of the 
dispute and to submit a r'eport -=iIlrl recomr'1endations 
to the Security Council. 

21. The Soviet Union 1dould"robably veto such a resolution 
sfter h2vin~ attempted to introduce a!1endments, aimed, inter 
alia, at the ",ithdrawal of all foreign troops and bases. It is, 
hoC/ever, conceivable that they would abstain if the Indonesians 
saw in the action proposed some possibility of a 'I:/a';l out 
acceptccble to the1nselves (e.g. opening ul' elf a ne,,; ascertainment 
process, or a strengthening of their infl~ence in the area, or 
face-saving wi thdra~""l etc.) 

22. If the Soviet Union vetoed the resolution, the 
matter could then bE' referred to the General Assembly on an 
affirmc'-tive vote of 7 under the "unitin!': for ~,eace" :rocedure. 
Such an affir,,"ative vote could probably be obtained. 

23. If a re'solution were !:loder-ate gnd constructive, i.e. 
if it \·,rerc aiTT"!ed not simply for an observe'.Dee of th.e int~"'1'~13tion­
al borders but for SDEle United Nations effort to resolve 
Inti':mesian/~:alaysian differences, it is ju.t possible to 
contem];lote its acceptance by a tJajori ty, eSgecially if Indonesia 
saw in ti some ne,·, United Nations initiati-Je a '.-my out 0" its 
OVID lifficulties. 

24. On the other hand, it is also possible that Indonesia, 
SU1Jl"orted by the com'lunist bloc and a number of the more Extre!1e 
~~fr'o-~,;sia~1s, ',~'ould endeavour to ~~i ve thE.' Uni t~~ ~Jations discuss­
ions c violently 2nti-colonialic:t twist to th~~dvantage of the 
Halays1ans, Sritish and ourselves. This l}ossibility hOHever 
would be heightened if the initiative for United ;Jations 
invol vement came from the Indonesian and not the i'~alaysian side. 

25. All in all, and even if an impasse \lere reached in 
both the Security Council and the Gener'al Asse!1bly, the balance 
or advantage foL' opening up such consider;.tion in the lJni ted 
ilations ',·,ouli, having regard to international and domestic 
opinion (U.i(., "u:;tr81ia, He,,; Zealand and i-ialaysia) probably lie 
wi th r,"I21aysia and her friends, having regarj to the circlLrnstances, 
and in "articular to ·the fact that an ascertaill!llent of the 
Hishes of the '"eo])le of northern borneo has alre,.'.dy been carried 
out 0:' the Secret~ll'Y-Generall S ovrn Hission. 

~uestions for Decision 

26. It is a matter for decision whether we should let 
the JJri tish Government kno", that, without at this stage pre­
judgine our attitude to a i-lalaysian request for armed assistance 
in eastern ..-Ialaysia, we ,-,ould prefer that, if He "ere to decide 
to ~'rovid.e such assistance, it '-'QuId be in the context of a 
situation in northern Dorneo which hau caused tte Malaysian 
Government to refer the matter to the lJnited ;lations. 
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5. 

27. ,.18 should :lOt give the impI'~"sion to the British that, if they agree t~ ;:·1'es8 the ;.2.l'"ysi,ms to take " co-se to thE: Uni ted ~iations, Australian f'orees v,Tould necessarily be sent to E:3.stcrn l':alaysia; nor, on ti1E other hand, thc-lt 1,<18 \-Ioulj :::'eg~rd reference to the Uni ted L~ations 23 i tself obvi~;~ting Gny neej for ~~ustralian armed assist.;::_nce. 

28. 1:.!:l!:Dosition We shoulLt£Lto ~sbblish is that ,:.u:;trillian force.§. . ...'2.hould noLbe"2.~i11Y.olveLin~tern lIala;Lsia until and . ..l¥ll~i t can be sho"'n not sim"u-ihaLi t _youlJLJl.£ heloful to the l'alaysia~nd 3ri tish -i'Lh.Q'tt. them ther·<4,J2.J11 that the situation is so serious as to warrant a United Nations inv::>l vement as-well-. ---------------

;:;::>nsul t ctiQn \-lith United States and H~ Zealand 

2<;. .Cit this stage He should explore Hith oUr A~iL;US ]8.rtners their thinking about the desiI'~bili.ty, timing, form and likely course of united Nations involvement in the i'calaysian/ Indonesian dispute. The analysis set out earlier i!:l this IJaper might DC used as a b~~sis for preliminary discussions. The l~ustrHlian uove:cnment should ~10t ta:\:e any fil'm rlecision for the ~'rovision of ror'ces to eastern ~'~alaysia without the Un1 ted SU,':es hClvinf; had the opportunity to cO':.C1ent on ttle possible conseour:nces o~ such &ction in relatj,on to our !nutu21 cornr;;it~ents under ~A~:Z'j.S and to our commitments 2S l':f;:,~bErs of the United j{s.tions. 

flJ/t~. 
(?atrick Jhaw) 

~i'irst Assi stant Be c!:§.tary 
JivisioILll 

SECRET 
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