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The Australian Strategic Policy Institute is currently working on a capability study of the ADF Reserve, and this presentation constitutes a progress report and an articulation of some working ideas. This talk is going to be in two parts. Broadly speaking, the first will be about the Reserves as they tend to be used by the ADF today. The second part will have a look at some ways in which the Reserves could be used above and beyond the current approach.
But before I get into those topics, let me say a few words about ASPI and why we are thinking about the Reserves. Our remit is to explore the space of possibilities in defence management and ADF capability in order to provide the government with views and advice that it may not get in the usual course of events. Unlike the department, we have the luxury of being able to sit and think, without having to worry about the day to day running of a twenty-two billion dollar a year global enterprise. Sometimes we are asked to look at particular topics, but more often we identify things that we think would benefit from a closer look. Which brings me to today’s topic, but please understand this as a work in progress and as me starting a discussion with you. 
Fundamental assumptions 

Let me start by spelling out a couple of fundamental assumptions that underpin my approach – not just to a study of the Reserves, but to analysis of ADF capability generally. They are:
· The ADF is not an end in itself – it is an investment the government makes in order to have options in circumstances where military force has relevance

· Resources must be used cost-effectively. Every dollar spent on defence has an opportunity cost elsewhere in the government’s program.
Applying those rules to today’s topics leads us to the following questions
· Can the Reserves provide the government with greater and/or more cost-effective military capabilities?
· Are there more roles the Reserves could play than is currently the case?
· Can a better-resourced Reserve help solve some identified problems within the ADF?
· Are there areas where the Reserves need reform or restructuring?
I believe that the answer to all of those questions is ‘yes’, although I need to think a bit more about the last one. And, of course, as we tease out what some of the new approaches to the Reserve might be, there is one more question we must keep in mind:
· How much would those initiatives cost?
In short, it has to be about dollars and capability if it is to be relevant to defence policy development.

Potential Capabilities

So let’s see what ideas might be on the table. ASPI ran a workshop in Canberra earlier this month in which we gave the services and the joint command a chance to discuss the Reserve and how they saw it developing in the future. And I have to say that I was somewhat underwhelmed by the discussion that day – though I now understand the perspective of the participants better than I did at the time. While there is a danger of oversimplifying a bit, the general thrust was that the Reserve constitute a reservoir of part-time bodies that can be used to flesh out hollowness in the regulars. And I think that view misses a number of opportunities for doing business in a smarter way. The key to making more happen is, as always, better resourcing – and that’s where the challenge will lie. I will come back to that later. 
But there is no doubt that the Reserve does provide a pool of personnel that can be drawn upon. And many of those people would not make themselves available for full-time service, so it effectively widens the pool of talent available to the ADF. We have been tracking for a few years the strains on the ADF that arise from a sustained high tempo of operations and extended deployments. Our work has shown that – with the possible exception of a few high-demand capabilities – the ADF is not ‘overstretched’ to the point of breaking. But it is being challenged and there is relatively little slack that could be taken up if events conspire to produce demands for larger or more concurrent deployments. 
One of the obvious ways of managing sustained demands and providing a surge capability is through the Reserves. For example, reservists are now making up a large majority of the deployment to the Solomon Islands. Our workshop indicated that the services are starting to think harder about the Reserves as a means to achieving their output goals.
The Value Proposition

What I think is less appreciated is that the Reserve is also extremely cost-effective. And I think that is an important conclusion that I intend to expand upon in the ASPI study. Simply put, there is a good case that Defence could usefully spend more on the Reserve. Let’s have a look at some broad brush numbers that I think represent a good business case. The ARA is about 27,000 strong, and last year deployed about 10% of that force. The Army Reserve 2nd Division has about 9,500 people on its books and deployed about 450 last year – about 5% of its number. But here’s the thing – those 9,500 Reserve personnel cost a whole lot less than the same number of regulars. In fact, they are a bargain. 
My ASPI colleague Mark Thomson has worked through some Defence financial reporting (from the 2004/05 year because the Reserve is no longer reported as a separate line item) and has estimated the marginal cost of adding an army reservist to be a bit over $30,000 per year. The corresponding cost of an additional full-timer is about $130,000, or a factor of 4.3 more. So the cost of adding 2nd Division personnel as a pool for deployments is about half the cost of the same number of ARA, even allowing for reduced availability of 2 Div. members.
All of which suggests two ways of getting more boots on the ground for ongoing deployments and for a surge capacity if required. Firstly, expand numbers in the Reserve and, secondly, spend some money to keep the existing numbers at a higher state of readiness. If that 5% could be turned into a number closer to 10% and the total number of people increased, that is an annual extra 500+ deployable soldiers for relatively small expenditure.
Reserve Efficiency

But, and there is always a but, that’s not to say that the Reserves are as efficient as they could be. Like any other organisation, there are bound to be inefficiencies in the way the ADF raises and maintains Reserves. I’ll suggest one in a minute, but it’s worth noting at this point that the Defence Department is currently looking to find efficiencies of one billion dollars a year over the next decade. And that’s a lot – around three million dollars a day. Lots of rocks are going to be turned over in this process, and some hard decisions are going to have to be made.
Rationalization of Reserve Depots

One of the almost ‘built in’ inefficiencies is the proliferation of Reserve establishments across the country. While designed to cast the net widely for personnel and to provide an interface between the ADF and the community, there is a serious lack of economy of scale in terms of personnel costs, and there is a large opportunity cost to the government in keeping many small parcels of land tied up. Lest you think that I am making too much of this point, let’s look at a few numbers. Last year Senator Evans asked Defence to provide a comprehensive list of Defence bases and training establishments to the senate committee that covers Defence matters. That list includes all Reserve establishments as well as ADF airbases, barracks etc, with the number of personnel attached to each. 
So what does it show? Well, as expected, there is a wide range of sizes of establishments. The largest include Karrakatta in WA and Larrakeyah barracks in the NT with over 1,000 and 400 reservists respectively parading. The smallest have a handful of people. But it gets interesting when we start to examine the marginal benefits of the smaller establishments. There are 135 listed. The top twelve account for over 50% of the Reserve personnel on the list. Or, to put it another way, the remaining 123 establishments contribute only half the personnel. To get 90% of the Reserve personnel on parade, we would need only 55 of the 135 establishments.
I have no doubt that many of you are mentally preparing objections to my implied conclusion – and fair enough. There are considerations other than cost and there is a long tradition of having a Reserve presence in a large number of regional centres. And every depot is in someone’s electorate. But let me give you my personal view – just like the ADF, the Reserve is not an end in itself (something to be borne in mind when discussing budget quarantining). Having grown up in country Victoria, the local Reserve unit was not a strong influence on community views on the ADF. If some efficiencies could be made in reducing the number of establishments by cutting the smaller ones, and those resources re-allocated to the larger ones, I have little doubt that the capability of the ADF as a whole would be improved. Let me caveat that by saying that I will be having a look at the breakdown of where the reservists deployed to the Solomons, for example, are actually coming from. If smaller depots are contributing disproportionately to the deployable numbers, there is a much stronger case for keeping them.
Using the Reserve

Before going on to the other services and some ways in which the Reserve could be used differently, let me make one other observation on how the army Reserves could be used even more cost-effectively than they are now. Have a look at how the British – who at various times in the Iraq campaign have had a much stronger case for being overstretched than Australia – have used their Territorial Army reservists in recent years. In some cases Territorial units have been given six weeks of highly-specific training before deploying to Iraq. Rather than participating in ‘traditional’ training that included a wide range of activities including combined arms training exercises, these reservists were trained specifically for limited – but important – roles in a very dangerous theatre. From all accounts their performance was very good. This is, I think, an example of what MAJGEN Melick termed ‘just in time’ training earlier today.
As a note of caution, there is also a potential downside to using reservists in such deployments – the UK found that returning reservists opted to separate in much higher numbers than was the case in peacetime. But given the impost on families and the intensity of some of their experiences, that is to be expected and is, I suspect, also true of regulars.
But the British experience suggests a potential new approach to the use of Reserves in deployments, and provides one possible mechanism for implementation of some ideas I floated recently in an ASPI publication – the development of a two-tier army. I don’t have the time to run through the entire logic chain, but basically I proposed that the core of the army become less focused on combined arms and become more ‘special’ – less hardening and networking and more 4RAR, if you like. These forces would constitute Australia’s land contributions to operations further from home, representing a valuable contribution to any coalition operations. The other tier would consist of light infantry that is designed for regional stabilization and peacekeeping operations. And that, I think, is where the Reserve could really come into its own. There are several advantages. (i) reservists are, as we have seen, cheaper to keep on the books. (ii) generally speaking, reservists like being deployed to those sorts of operations – as opposed to at least some vocal members of the ARA, who have made their views on not being allowed to participate in serious combat operations abundantly clear. (iii) because the demand for troop numbers on such deployments is hard to predict, a force that could be expanded at relatively short notice is very useful. And that is where the UK experience provides a useful benchmark – short but focused training for Reserve forces could make them very effective. (actually, there is another way the Reserves could help establish this model, but I’ll return to that in a few minutes.)
Platform Manning

There’s more I could add in fleshing out that idea, but hopefully you get the idea. In essence, it is making explicit the situation that has evolved in practice for army deployments in recent years. But rather than dwelling further on the land environment, I’ll say a few words about navy and air force. One thing that came through very clearly in our workshop is that both services are increasingly relying on the Reserve to flesh out their force elements. In the case of navy, many sea days would be lost if Reserves were not available to fill billets, and air force relies in no small measure on Reserve aircrew and instructors for airlift and fast jet training, as well as filling many non-flying roles like air traffic control and airfield defence positions from the Reserve.
Those are sensible uses for the Reserve, and I think it’s fair to say that all of the services are starting to think about how they might go a bit further. One of the luxuries we have at ASPI is we don’t have to worry about things like filling the last few billets on the next frigate deployment to the gulf or finding another couple of air traffic controllers for Kandahar airfield. We have the time to think a bit further ahead. So let me make a few suggestions of some longer-term goals.
Navy has long recognised the benefits of multiple crewing of vessels, and is effectively doing so for the Armidale class patrol boats, for example. But navy currently has a shortfall that makes even single crewing of larger vessels difficult. In the longer-term, it would be advantageous to have maybe one and a half crews per vessel. To sustain that, we would benefit from dedicated vessels that allowed crews to work up – with a return to the Reserve vessels of the past being one option.
Air force has a lot of government capital tied up in some very expensive platforms. If the government goes ahead and buys 100 joint strike fighters it is going to cost about $13 billion. They will replace 100 hornets and F-111s. But we only have about half as many pilots as aircraft. Keeping ex-regulars on as Reserves certainly helps in keeping numbers up, but it has been quite some time since we had anywhere near as many pilots as combat aircraft airframes. And that is a very poor situation to find ourselves in – assuming that the number of aircraft acquired is based on a calculated operational need for effect and concurrency, we have to conclude that the RAAF does not actually have the capability it needs.
The Air National Guard experience

So how might we find some more pilots? One possible model is provided by the Air National Guard in the US. While not strictly a Reserve, it is nonetheless a part-time force that plays a significant warfighting role when required. The Air National Guard (ANG) operates almost every type in the USAF inventory – not just lead-in trainers, airlifters and support types, but the seriously pointy air-to-air and air-to-ground types as well. Even the B-2 stealth bomber has some ANG crews.  Many ANG pilots are ex-regulars, but many are not, some being commercial pilots for the bulk of their time and others being drawn from completely disparate professions. For example, a C-5 Galaxy – a half-billion dollar piece of hardware – that landed at Avalon for an air show a few years back was piloted by a dentist. Due to the demands of modern aircraft types, they cannot do this a weekend per month – a commitment of around 100 days per year is required. Nonetheless, there are pilots happy to do that – fly commercial aircraft part of the year while putting in the time to get into the cockpit of a fast mover. In the words of the USAF historian, the air national guard is ‘a Reserve fully capable of fighting the air war’. Today the USAF probably couldn’t function without them – but, crucially, are prepared to fund and equip the ANG commensurately.
When I put the idea to the RAAF that, for example, the fourth squadron of JSFs might be constituted as a Reserve squadron, with some of the pilots following the National Guard model, the response was that you would have to ‘throw lots of money at it’ to do that. I’d have two responses to that. Firstly, we will throw a heck of a lot of money at the aircraft and spending some money to man them doesn’t seem unreasonable, and secondly, I have to wonder how much it costs to take an eighteen year old from school, put him or her through ADF and then all of the flight training, as compared to someone who walks in the door with a mature background and possibly thousands of flight hours.
I’ll concede that I could be wrong about the viability of such a model, but I will be trying to test the assumptions as our study progresses. But before I move on to some other possibilities for the Reserves, let me make a general comment about personnel management in the ADF. Our major acquisition projects don’t appear to have personnel planning as a central component. While through-life costs are calculated, including crewing, the personnel are almost assumed to exist. But it’s not clear how we are going to crew 100 joint strike fighters or three AWDs and two LHDs. Especially if we aim to over-crew them to get the best value from the investment. I think the Reserves can play a large part in the planning for these capabilities – but it will have to be done more strategically than seems to be the case currently. ASPI will doubtless have more to say about that in future.
Specialist capabilities 

I’m going to change tack a bit here. Up to now the discussion has been framed mostly in terms of manning ADF platforms and/or providing a surge capability for standing forces. But there are also instances where the Reserve might constitute all or most of particular capabilities, to be drawn upon as required. We are all well aware that the ADF relies heavily on Reserves for specialist medical skills such as surgery, for example. That’s an example of market forces at work – the ADF doesn’t compete with the civilian world in terms of remuneration. But there are also examples of deliberate positioning of capabilities in the Reserve. For example, Navy adopted a model where its Intelligence Officers were all reservists – a move they now regard as a mistake and are in the process of reversing because of the difficulties they are having in maintaining corporate knowledge. 
As an aside, I hope they don’t go too far the other way. I had a couple of those reservists working for me at different times when I was in the intelligence world. I think it’s fair to say that the exposure they got to national and allied intelligence systems and methods in their civilian jobs would have been great value when they deployed.
So obviously you have to think hard about putting capabilities you use everyday exclusively into the Reserves. But not all ADF capabilities are used every day – and some of them are rarely used at all. For example, the last time we deployed artillery was to Vietnam, although we have gunners deployed with the UK task force in Helmond province. And the only outing for ground-based air defence has been on the decks of ships deployed to the gulf in recent years. (and I’ll resist the urge to digress onto the subject of what that means for the management of the fleet’s air defence capability.) 
Artillery and GBAD would seem to be ideal candidates for the Reserve to own and manage. As we have seen, there are efficiencies to be had through the Reserve, and resources would be freed up to bolster the sorts of deployments that are much more common. To be sure, readiness levels and expertise would have to be carefully managed, but those problems shouldn’t be insurmountable. What I think could be more difficult is convincing the army that part of its traditional combined arms structure could be taken out of its full-time force. 
But there are also capabilities that aren’t as ‘core’ to the long-standing business models of the services but could sometimes make valuable contributions to operations. For example, stabilization and peacekeeping operations can make good use of language and cultural skills that are, almost by definition, deployment specific. And generally, ‘hearts and minds’ operations lend themselves to skills that are not core to combat training. Expertise brought by reservists to the ADF from their civilian employment could be of great assistance in formulating and executing psych-ops, for example. As we have heard several times today, Reservist’s civilian skills are generally underutilized.
I’m going to wrap it up here – I hope I have given you a flavour of the thinking behind ASPI’s study of the Reserve. I think there are good arguments in terms of efficiency and capability for making more of the Reserves. And there is plenty of scope for creative thinking. But we will need to bear in mind the often conflicting demands on reservist’s time. 
I currently have a USMC lieutenant doing some work with me. He was a reservist for four years before commissioning for full-time service. His view on Reserve (and National Guard) deployments to Iraq and Afghanistan are interesting. Basically, his view is that the tighter the integration of the Reserve and the regular forces, and the higher the demand for and duration of Reserve deployments, the stronger the resistance from the general community will be. No doubt that has been exacerbated by the unpopular nature of the Iraq war and the prolonged nature of the conflict and by us casualty levels. But the point remains that reservists have jobs and families that will sometimes be interrupted by service requirements. And that means that people and community expectation management will be an important part of any strategy to increase the role of the Reserves in Australia’s military capability.
Concluding remarks

Finally, we need to understand that none of this can happen without resources. The old saying about paying peanuts and getting monkeys remains true. The Reserve currently does a great job of providing capability to the ADF that is pertinent and cost-effective. As I have sketched out above, I think there is more that can be done – but it needs to be done as part of a ‘whole of capability’ approach and budgeted accordingly. 

The Reserve runs the risk of being an easy target for budget cuts if it looks like a ‘bolted-on nice to have’. Working against the Reserve is any perception that the Reserves are not ‘real’ ADF. But at least two factors will be working in favour of the Reserves in any review of spending:
· cost-effective delivery of capability

· civilian skills and training are essentially free to the ADF.

Those are the elements that should be built upon in order for the Reserves to step up their contributions and to attract the resources required to do so.
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