
310 THE CORNWALLIS GROUP XIV: ANALYSIS OF SOCIETAL CONFLICT AND COUNTER-INSURGENCY  

Principles, Paradigms, and Paradoxes 
in Civil-Military Engagement 

 
 

Kurt E. Müller, Ph.D.1 
 

Futures Concept Developer 
Jacobs Technology� 

USSOCOM/SOKF J-9C 
e-mail: Kurt.Muller.ctr@socom.mil 

 
Kurt E. Müller (Ph.D., Rutgers University, Germanic Languages & Literature) has been an 
academic, a military officer, and a defense contractor. Most of his previous publications 
address issues in language and international studies. He has served on the staff of the 
Modern Language Association of America, was executive vice president of the (US) National 
Council on Foreign Language and International Studies, and has had faculty/staff 
appointments at several colleges and universities. As a military civil affairs (CA) officer, 
Colonel Müller commanded forces in the Caribbean, was CA advisor to NATO’s Supreme 
Allied Commander, Europe, for the implementation of the Dayton Peace Accords, and 
worked in several multilateral and interagency assignments. From 2006 to 2009, he was a 
futures-concept developer for US Special Operations Command. From 2006 to 2009, he was 
a contractor with Jacobs Technology supporting futures-concept development for US Special 
Operations Command.  He has recently accepted a position with the Office of the 
Coordinator for Reconstruction and Stabilization, US Department of State. 
 

 
FRAMING THE ENVIRONMENT 

 
  

War has fallen out of fashion. It became so calamitous in the 20th Century that statesmen in 
first-world countries no longer wish to take the responsibility of declaring it. Unfortunately 
there are more initiators of conflict than the national legislative bodies that traditionally 
declare war. And the fear that disputes will spread to engulf an entire region has led heads of 
government to seek cease-fires as if they were solutions to the dispute. Enforcing them 
requires an intervention, and these are usually conducted predominantly by military forces. 
Anytime troops are deployed, we speak of military operations. But military interventions 
range from benign, as in humanitarian-aid missions, to the destructive type most identify by 
the old name for armed conflict. The middle of this spectrum is inhabited by an assortment of 
operations with names such as peacekeeping, peace enforcement, peace building, 
counterinsurgency, and occupation, the latter now also a taboo term.  
 

As to combat itself, with several notable exceptions, the progress of Western military 
conflict exhibits a long tradition of developing the doctrine of non-combatant immunity, now 
routinely ignored by non-state belligerents. Along with the particular circumstances of 
industrial-age warfare, that tradition has led military planners to focus on opposing forces, to 
seek to avoid interacting with the civilian populace, and to be surprised when armed activity 

                                                        
1  The opinions expressed in this article are those of the author and do not necessarily coincide, nor do they 

represent, any official position of his employer or any agency of the US government. 
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arises among non-combatants. There are obvious exceptions to this pattern, e.g., advocates of 
air power may find this doctrine a nuisance. When deployed, all military forces may hire 
civilian labor to provide services the force can acquire more reasonably or more extensively 
on site.  

 
Both the bombing advocates and the heirs of noncombatant immunity have developed an 

aversion to the populace that is responsible for a host of choices, from non-fraternization 
policies to establishing bases away from towns and cities. Some of the impetus for this 
separation is constructive, e.g., to ensure operational security. But as counterinsurgency 
experience underscores, avoiding the local populace can easily translate into alienating a 
potential ally. Regardless of the operational environment, the character of interaction 
between the populace and a foreign military force contributes to, or detracts from, the 
commander’s effectiveness. 
 

Military organizations on the move may find minimal strategic civil affairs guidance 
sufficient if they do not plan to remain in a given region, 2 but for protracted engagements to 
which the populace may be a party (wittingly or not), the matter gains importance, and 
familiarity with local commercial and political issues will contribute to the commander’ 
success. Many recent military deployments have placed troops in the midst of conflicted 
societies. Peacekeeping or peace enforcement demands attention to the nature of grievances 
between and among former or potential belligerents, but the political circumstances of 
differentiable segments of the populace may influence the entire range of tasks the various 
partnering agencies will encounter in peacekeeping, stabilization, or counterinsurgency.  

 
Inter-group grievances are observable across a number of recent environments in which 

outside forces have intervened or in which we may anticipate future challenges. Examples 
include: 

 
• Ostensibly tribal rivalries: Hutu-Tutsi (Rwanda). 
 
• Complex rivalries: Shi’a-Sunni-Kurd (Iraq). 
 
• Clan rivalries: Somalia. 
 
• Divergent political cultures: Timor Leste. 
 
• Opportunity to reverse forced integration: Yugoslavia, Georgia, numerous 

African states. 
 
• Confluence of opportunism and failed expectations: Latin American drug 

conflict. 
 
• Reintegration of exiles: Bosnia, Palestine, Cuba. 
 
• Loss of privileged status: Russians in Latvia, S. Ossetia. 

 

                                                        
2  For a discussion of CA guidance, see Kurt E. Müller, “Toward a Concept of Strategic Civil Affairs,” 

Parameters 28 (1998–99): 80–98, esp. 93–95. 
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Across such a variety of circumstances military intervention may often be the first tool at 
hand for heads of state who seek to solve a problem on their doorstep. To buttress the image 
that the deployment is benign, and perhaps to meet domestic political sensitivity, a variety of 
partner agencies, e.g., charity-based NGOs, receive funding to solve conflicts with assistance 
and friendly faces. But even humanitarian interventions offer a diverse set of risks. Statesmen 
intending to separate warring factions need to back their rhetorical persuasion with the 
implicit threat of power. But the military instrument must be a credible deterrent if it is to 
succeed.3  If the executive power behind the military force overly constrains it publicly to sell 
it to an audience, the force is in danger; e.g., UNPROFOR’s “dual-key” constraint precluded 
the Dutch peacekeepers from preventing the Srebrenica massacre of July 1995. As with the 
events in Somalia in 1993, constraints to put a benign face on a peacekeeping operation in 
Rwanda led instead to more than just a loss of face. The UN-sponsored peacekeeping mission 
for Rwanda, UNAMIR, was supposed to keep the belligerents separated. A Canadian 
commander, however, recognized that disarming the Rwandan Patriotic Army faction before 
its counteroffensive would have left the Hutus in control without ensuring subsequent 
stability. Although the conflict is usually portrayed as tribal, some insist the Hutu-Tutsi 
distinctions are not tribal but based on economic and political power,4 an observation 
applicable to many conflicts ostensibly attributed to religious or cultural distinctions. The 
Somali mission, UNITAF, succeeded in facilitating the delivery of humanitarian aid but then 
assumed new objectives as UNISOM II. That mission ended in a withdrawal in 1995, 
bequeathing us both the concept of “mission creep” and the governance gap that persists to 
the present. These examples indicate that interventions for humanitarian purposes run the risk 
of becoming combat operations, if only for the self-defense of the interveners. Both the 
UNPROFOR (Bosnia) and UNAMIR (Rwanda) examples demonstrate that limited mandates 
for UN operations with overly restrictive rules of engagement run risks of ineffectiveness 
when parties to a conflict decide to violate negotiated disengagements. 

 
The aggregation that became Yugoslavia was held together by the Tito regime’s 

deliberate pattern of developing economic interdependencies among the constituent 
republics. With the rise of Tudjman in Croatia and Milošević in Serbia, their constituencies 
found the ability to reverse the integration of Croats and Serbs in Bosnia. Both the 
contraction of the former Soviet Union and the dissolution of the Yugoslav state gave rise to 
opportunities to undo previous migratory patterns, and reverse power relationships. In Latvia 
the Organization for Security and Cooperation in Europe (OSCE) was able to intervene to 
prevent a power reversal and mistreatment of Russians by Latvians. During Latvia’s assertion 
of independence, nationalists wanted to require facility in the Latvian language as a 
requirement for citizenship. But the Soviet occupation of Latvia since 1939 came with the 
immigration of Russians to the point that Latvians were a minority in their own country. 
OSCE brokered a resolution that inserted protection of ethnic Russians into Latvia’s 
constitution. 

 
Expellees usually seek a right of return, but the record of accommodating this demand 

is dismal. The Bosnian peace framework recognized the likelihood that some of the displaced 
could not return home; it therefore sought to establish compensation for their property losses. 
This issue is a key stumbling block in reaching a workable peace between Israelis and 

                                                        
3  The US has begun to establish a Civilian Response Corps, which may be more appropriate when a 

military presence is not needed. But the CRC does not yet have the breadth, depth, and deployability of 
the military. 

4  Linda Melvern, “The Mechanics of Genocide,” New Humanist 116.1 (2001), n.p., http://newhumanist. 
org.uk/1264, retrieved 16 March 2009.  
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Palestinians. An example of the duration of the issue comes from Serbia, which is reported to 
have offered assistance for the return of the ethnic Germans and Hungarians who fled Tito’s 
concentration camps in 1945–46. Even when the ethnic group remaining is the same as the 
one that fled, property claims will be difficult to resolve. That is the experience in the 
reunification of the East and West German polities, and we can anticipate similar challenges 
in Cuba. 

 
 

INTERVENTIONS 
 
 
These examples indicate a variety of conflicts within and between societies. If we are to 
avoid military conflict or future intervention, we will need to facilitate conciliatory 
negotiations. An examination of the variety of circumstances may offer potential patterns of 
resolution. Even where interventions occur, examination of local circumstances, cultural 
expectations, and political economy can frame the environment for the intervener’s use. Our 
current concentration on counterinsurgency promotes examining the political, cultural, and 
economic environment, but I propose that the utility of this approach extends to all 
interventions, whether they be primarily military, civilian, or thoroughly hybrid. 

 
Humanitarian assistance constitutes perhaps the most benign form of military operation. 

In his overview of US Air Force humanitarian airlift between 1947 and 1994, Daniel 
Haulman tallies 112 operations in North America (all but 3 in the US), 110 in Latin America, 
53 in Europe (including the Berlin Airlift), 79 in Africa, 41 in Southwest Asia, 63 in East 
Asia, and 101 in Australia and the Pacific.5 If the local authorities can unload, transship, and 
distribute supplies efficiently, the intervener may require little interaction with the host 
nation. Still, if the operation is to deliver relief supplies, application of cultural knowledge 
will ensure supplies are appropriate to the environment. 

 
Humanitarian assistance is not without its problems, as we see with the circumstances 

surrounding Western attempts to aid Burma/Myanmar after Cyclone Nargis hit on 3 May 
2008. The military rulers of this country limit Western access to the populace and continued 
this policy even in the face of catastrophe. Reticence to admit that national agencies of the 
affected country are overwhelmed by a disaster is a normal occurrence, though not to the 
extent of the secrecy pervading nations such as Burma or North Korea. Donors do need to 
acknowledge the sovereignty of the recipient. The negotiations for doing so and to allow 
nonpartisan relief in contested areas inform the emerging concept of “disaster diplomacy.” 
Just as with development aid, relief assistance is not like running the local church-based food 
pantry: The clients may well hoard the commodities for sale to the less aggressive, “tax” the 
NGOs distributing relief (i.e., extort a portion to refrain from interfering with delivery), or 
use it as a weapon by directing it only to their supporters. These issues arose in Somalia after 
the fall of the Barre regime, leading to demands for government intervention. Sudan’s 
expulsion in early March 2009 of various international NGOs, in response to the International 
Criminal Court indictment of the Sudanese head of state, is a variant on this theme. 

 
The Somali example poses the problem we are likely to encounter in other 

un(der)governed circumstances and those that exhibit non-state governance patterns, such as 

                                                        
5  Daniel L. Haulman, The United States Air Force and Humanitarian Airlift Operations, 1947–1994 

(Washington, DC: Air Force History and Museum Program, 1998) 11, 121–22, 230, 278, 338, 398, 448. 
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tribal or clan authority. Consequently if sovereignty presents one set of challenges, lack 
thereof will probably require more research than identifying government authorities. In 
ungoverned areas or those that are emerging from dissolution of a government with which we 
did not have a diplomatic presence, the military intervention will probably require identifying 
local leaders on site. In circumstances of continuous diplomatic relations, interagency 
coordination will be useful to provide situational awareness. In future, conventional state-on-
state warfare, we shall have to seek better awareness of the adversarial environment and 
interagency interaction to examine the post-conflict developments we wish to support. 

 
 

STRATEGIC CHALLENGES AND FAILURES 
 
 
As a military analyst, I am tempted to blame the diplomats for previous failures to look 
beyond the war to the projected peace. But that would be as error-prone as the reasoning that 
in the last decade of the 18th C, all the mistakes made during the wars then raging were 
military.6 It is far more likely that this failure is shared among the head of state and the 
various contributing elements of national power, a shortcoming we shall have to address. 
Clausewitz’s famous connection between war and (foreign) policy is a lesson we keep re-
encountering, perhaps because we haven’t completely accepted it. Recent struggles have 
brought out adherents and detractors regarding his famous tome, the former seeing 
adaptations regardless of circumstances, the latter opining that his principles no longer apply. 
His thoughts on strategy reflect his philosophical Zeitgeist; he uses Kantian idealist 
philosophy as a tool to examine the experiences of war in general and the Napoleonic Wars 
in particular. To determine if his lessons still apply, we need to look at several of his 
principles. Detractors such as van Creveld look particularly at his circumstances, which 
undoubtedly have changed. Despite his continual occupation with Bonaparte, however, 
Clausewitz sought enduring principles. In Book 8, chapter 2, he writes, “We must … be 
prepared to develop our concept of war as it ought to be fought, not on the basis of its pure 
definition, but by leaving room for every sort of extraneous matter. … finally we must face 
the fact that war and its forms result from ideas, emotions, and conditions prevailing at the 
time.…”7  

 
In addition to Clausewitz, I’d like to draw on Basil H. Liddell Hart, whose concept of the 

indirect approach is applicable at tactical, operational, and strategic levels.8 Moreover, if we 
apply his reasoning to the political, or grand-strategic, level, we see more clearly the 
opportunity for comprehensive approaches to foreign-policy challenges. Liddell Hart’s use of 
the term indirect approach informs two concepts enjoying current emphasis: (1) “soft power” 
and (2) the term asymmetry. “Throughout history,” writes Liddell Hart, “… the direct 
approach has been normal, and a purposeful indirect approach the exception.”9 At the tactical 
and operational levels, we can substitute asymmetrical for indirect and derive the same 
meaning. Soft power refers to diplomatic, informational, and economic instruments of power 
supported, indirectly, by military power. 

                                                        
6  Clausewitz explores and dismisses this assertion from historical experience in his treatment of war as an 

instrument of policy. 
7  Carl von Clausewitz, On War, ed. and trans. Michael Howard and Peter Paret (Princeton: Princeton UP, 

1974), 580. I shall cite this edition and others, as contextually appropriate. 
8  Operational level was not a term either Clausewitz or Liddell Hart distinguished from the levels of strategy 

and tactics. 
9  Basil H. Liddell Hart, Strategy (New York: Meridian, 1991, 2nd ed.) 145. 
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IGNORING STRATEGIC CALCULUS IN DESIGNING OPERATIONAL GOALS 

 
 

Those of us who deal with counterinsurgency hear almost daily the caution that the collateral 
damage we cause supports the adversary. The implied message is that we must exploit other 
tools, such as development (current military literature uses indirect approach without 
alluding to Liddell Hart’s use of the term), instead of lethal weaponry (kinetics, or direct 
approach) if we want to build public support for our cause. 

 
The orientation and planning for counterinsurgency goes beyond aligning various 

elements of national and coalition power to achieve public support. It looks to long-term 
results and the relationship that will emerge between the intervener and the client. A number 
of examples should illuminate the need for attention to third-order effects of the intervener’s 
actions. In a December 2008 op-ed column in the New York Times that addressed a Pakistani 
terrorist bombing in Mumbai, India, Pakistani President Asif Ali Zardari writes of the legacy 
of extremism that emerged from Western support of the Afghan resistance to the 1979 Soviet 
invasion. In exploiting Afghan cultural opposition to the official atheism of the Soviet state, 
the West empowered “the most fanatic extremists as an instrument of destruction of a 
superpower. The strategy worked, but its legacy was the creation of an extremist militia with 
its own dynamic.”10 

 
As with the short-sightedness Zardari highlights, we have evidence of similar errors 

elsewhere. One suspects that media reporting leads all too easily to black-and-white 
perceptions of the parties to a conflict. One is often identified as the villain, the other as the 
victim. This oversimplification probably draws its roots from jingoistic journalism, but 
attempts at “balanced” reporting too often constitute an incomplete—and sometimes 
debilitating—compensation mechanism. Particularly when one group is successfully 
portrayed as victim, the tendency is then for the public to overlook the victims’ own villainy. 
Public perception may then extend to those charged with executing government policy. 

 
In Kosovo in 1999, for example, it was clear that Serbian nationalists were oppressing the 

ethnic Albanian majority through police belonging to the Ministarstvo Unutrašnjih Poslova 
or MUP (the Serbian Ministry of the Interior). The militia force that developed to oppose the 
MUP, the Ushtria Çlirimtare e Kosovës , or UÇK (Kosovo Liberation Army, or KLA), and 
the police construct later developed by the ethnic Albanians answered Serbian oppression 
with their own, directed at Serbians remaining in Kosovo. Larry Wentz points out that NATO 
deployed a Multinational Specialized Unit (MSU) that included carabinieri with a police 
function.11 But, as too frequently happens, this function did not receive sufficient priority and 
emphasis. In an essay that looks at some of the errors in the US policy toward Kosovo, 
Bathsheba Crocker notes, “the United States’ wartime ties to the Kosovo Liberation Army 
(KLA) undermined early efforts to establish law and order, as did its failure to hold the 
Kosovo Protection Corps (KPC) accountable for criminal and insurgency activities, and its 
hesitation to address the issue of Kosovo’s final status.”12 Crocker observes that the Kosovo 
Intervention Force (KFOR) failed to address revenge killings, ethnic violence, and criminal 

                                                        
10  Asif Ali Zardari, “The Terrorists Want to Destroy Pakistan, Too,” New York Times, 8 Dec 2008, A35. 
11  Larry Wentz, Lessons from Kosovo: the KFOR Experience (Washington, DC: DOD CCRP, 2002) 39–40. 
12  Bathsheba N. Crocker, “Kosovo: Learning to Leverage ‘Liberator’ Status,” Winning the Peace: An 

American Strategy for Post-Conflict Reconstruction, ed. Robert C. Orr (Washington, DC: CSIS Press, 
2004) 193–209, here 193. 
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activity, a failure that has “undermined … longer-term efforts to establish the rule of law and 
reconciliation …” (Crocker, “Kosovo” 195). 

 
I shall address police issues again, below, but here let us consider the item through the 

lens of agency responsibility; in government discourse, assertive leaders who engage 
activities outside their immediate responsibility are admonished to “stay in your lane.” But 
doing so often results in failure to integrate the various aspects of the problem to be solved. 
Because the challenge of integrating modes of national/coalition power continuously 
confronts heads of state, diplomats, commanders, and national-security advisors, we need to 
examine the repercussions of failing to integrate the various disciplines that contribute to 
achieving foreign-policy goals. 

 
 

SHARING, LIMITING, DEMARCATING RESPONSIBILITY 
 
 
In recent years, Washington jargon has seen considerable use of the phrase “militarizing 
foreign policy.” In some circles, the discussion is “militarizing development aid.” There is 
considerable history of the military staying in its lane, trying to do so, or of criticism for 
perception of not doing so. In Iraq, it was the diplomat, Paul Bremer, who as head of the 
Coalition Provisional Authority engaged in a policy of de-Baathification of the Iraqi 
government and rapid demobilization of its military. Obvious precedents for de-
Baathification are evident in World War 2, but these actions had to be executed by the 
military, at least initially. In Italy, the Allies conducted epuration (defaschistization) of Italian 
government; in Germany, it was denazification; in Japan, it was the breakup of zaibatsu, the 
Japanese conglomerates that were related to industry, finance, and the military, considered a 
driving force behind Japanese expansionism. All these efforts had a political goal of 
removing any government power that could be associated with the enemy’s ideology. In the 
WW2 instances, practical considerations drove military governors to modify these purges to 
remove only those officials who actually pursued an ideology; those whose party 
membership was attributed to necessity to hold office were allowed to remain. Some 
instances of this pragmatism were subject to greater criticism than others. A brief predecessor 
in North Africa constitutes a case in point: with the capture of the Vichy government officials 
in North Africa, the Allies sought to remove Vichy appointees. An accommodation with 
Admiral François Darlan, accepted by Eisenhower, left Darlan in power in exchange for his 
order to French forces to cease hostilities. The political fallout subsided only because Darlan 
was assassinated shortly thereafter. 
 

The historian of British Civil Affairs in Italy writes of a policy of “non-intervention in 
purely internal … politics,” thus minimizing the perception that military officers were 
making political decisions on the continuation, removal, or replacement of public officials, 
which certainly did take place.13 The alternatives are predictable from historical analysis as 
well, and their timing and ubiquity dictate that they cannot be handled solely by the 
diplomatic corps. To continue with the Italian example, the various Committees of National 
Liberation advocated the replacement of officials appointed by the Fascist regime. As with 
the Gaullist French Committee for National Liberation, run from London, the Italian 
committees sought stridently to install their own partisans. Many of the Italian committees 
were dominated by Communists, and these even removed managers and technical personnel 

                                                        
13  C[harles] R. S. Harris, Allied Military Administration of Italy, 1943–1945 (London: HMSO, 1957) 216. 
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from private industry (Harris 301). An instructive example, French and Italian activists 
developed lists of collaborateurs and fascisti, respectively, and dealt with them 
extrajudicially, prefiguring Kosovo 1999 and Iraq 2003. Moreover, the lawlessness of 
partisans was accompanied by non-partisan opportunism. Just as with Californians who 
wanted to acquire the prosperous farms of Japanese-American issei and kibei (or even 
Massachusetts residents at the time of the Salem witch trials), the opportunity was available 
to denounce a neighbor as a means to acquire his property. 

 
Typical of Italian politics, there was no shortage of political candidates of varying 

viewpoints. Coalitions arose from the right to the left not only to replace the Fascists but to 
challenge the post-Fascist Bonomi government. The parallels to the post-Saddam Iraqi 
environment are not only clear; they were predicted but did not prevail among 
decisionmakers. The US State Department is unlikely to develop, in sufficient numbers, an 
expeditionary force of foreign-service officers who could rapidly deploy and staff a 
governance structure at multiple levels at the close of a conflict such as the 2003 Iraq war. If 
the concept of military government is unpopular, is the parallel to Soviet political officers or 
commissars any more tenable? Both American and British historians of Allied efforts to 
administer occupied territory in North Africa, Italy, and Germany see various civilian 
attempts negatively, either out of lack of coordination with the military campaign or in 
failures of civil relief.14 One of the British historians of Allied civil affairs cites an OSS 
communication to the Joint Chiefs of Staff that is highly critical of inadequate provision for 
governance in North Africa;15 the African experience provided impetus for emphasis on 
preparing civil affairs officers for Italy. 

 
 

A RUSH TO LEGITIMACY? 
 
 

The potential for appearing to establish a puppet regime provides an impetus for a rapid 
transfer of power to a successor government. But recent experience leads to a consideration 
of whether this concern militates toward a premature rush to legitimacy. The General 
Framework Agreement for Peace in Bosnia-Herzegovina (the Dayton Peace Accords) 
provided for the OSCE to conduct elections to establish legitimate authorities in the two 
resulting entities (so named because the Serbs saw the implication of state status, which the 
other belligerents could deny). But the elections were held relatively soon after the cessation 
of hostilities. The deprivation and predation of the previous three years had polarized the 
populace, and the election results ratified the polarization. In Iraq, Saddam’s regime was 
toppled in April 2003, and although the Bush Administration had planned to take two years 
to establish a constitution and the circumstances to facilitate national elections, it acceded to 
Iraqi demands for quicker restoration of sovereignty.16 Iraqi sovereignty was restored in June 

                                                        
14  Edwin J. Hayward, “Co-ordination of Military and Civilian Civil Affairs Planning,” Annals of the 

American Academy of Political and Social Science 267.1 (1050): 19–27; see also F[rank] S. V. Donnison, 
Civil Affairs and Military Government: Central Organization and Planning (London: HMSO, 1966), esp. 
163–64, and Harry L. Coles and Albert K. Weinberg, Civil Affairs: Soldiers Become Governors 
(Washington, DC: Center of Military History, 1964), United States Army in World War II: Special 
Studies, rpt. 1992, chapter 2. 

15  F. S. V. Donnison, Civil Affairs and Military Government: Central Organization and Planning (London: 
HMSO, 1966) 64–65. Unfortunately, Donnison does not provide sufficient bibliographic documentation to 
identify the OSS communication. 

16  Kenneth Katzman, “Iraq: Post-Saddam National Elections,” CRS Report for Congress RS21968, 11 Mar 
2005, 1. 
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2004, and the first national election was held 30 June 2005 with significant segments of the 
populace—Sunnis and Sadrist Shiites—boycotting the election. Against such a background, 
it should not be surprising that when the new constitution was put to a referendum, “[t]he 
Sunni provinces of Anbar and Salahuddin had a 97% and 82% ‘no’ vote, respectively.”17 
Although the return of sovereignty is an indication of a milestone toward benign occupation 
and subsequent troop withdrawal, boycotted elections can hardly be indicative of progress 
toward legitimate governance. 
 

The question thus arises whether a belligerent such as the US or a Western coalition will 
be prone to seek the trappings of democracy too soon out of fear of appearing to be a colonial 
imperium and thereby fail to establish the appropriate base for legitimate local authority. The 
international consortium of social scientists that formed the World Values Survey 
Association appears to agree. In its brochure, “Values Change the World: World Values 
Survey,” the group observes:  

 
Attempts [to] impose democracy on nations suffering from high levels of 
violence and insecurity are unlikely to succeed. As long as physical survival 
remains uncertain, democracy is not likely to flourish. … 
 

Although organizing elections is relatively easy, establishing stable 
democracies under conditions of severe existential insecurity is extremely 
difficult. Stable and effective democracy generally emerges through a process 
of human development that starts with economic development and leads to a 
culture of tolerance, trust and emphasis on human autonomy.18 

 
 

RECONCILIATION AND REINTEGRATION 
 
 
One of the actions the Coalition Provisional Authority took in Iraq that has been blamed for 
contributing to the subsequent insurgency was the rapid demobilization of the Iraqi armed 
forces, which created a pool of unemployed labor with significant military experience. An 
obvious consideration in reaching the decision to disband the force was the intent to reduce 
the likelihood that Iraq would continue to intimidate its neighbors. Iraq’s situation differed 
from other recent conflicts in which the belligerents were often composed of militia 
members. Militias are typically staffed with volunteers reacting to a specific threat to their 
community. Except for those who had not yet had the opportunity to enter the labor market, 
many militia members would be able to return to their trade, so long as either they return to 
an intact economic framework or there are programs to create new employment 
opportunities, either in their original communities or resettlement sites. If the intervening 
military force is “to create a secure environment,” a typical mission in counterinsurgency, 
peacekeeping, or other post-conflict deployments, it must know the potential economic 
sources of instability. A theater assessment needs to address economic viability if it is to 
assess the prospects for stability.  
 

                                                        
17  Kenneth Katzman, “Iraq: Politics, Elections, and Benchmarks,” CRS Report for Congress RS21968, 

updated 25 Sep 2008, 2. 
18  “Values Change the World: World Values Survey” (Stockholm: World Values Survey Assn, n.d. [2008?]) 

12. I suspect the emphasis on “human autonomy” reflects a particularly Western bias that may require 
modification when applied in some cultures. 
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This effort requires communication with organizations that address disarmament, 

demobilization, and reintegration (DDR). Such organizations may be government agencies, 
NGOs, or intergovernmental agencies. The United Nations Disarmament, Demobilization, 
and Reintegration Resource Center hosts a website that lists numerous organizations with 
experience in aspects of DDR in various countries (see http://www.unddr.org/). Fourteen UN 
functional elements together with the International Organization for Migration have formed 
an interagency working group that developed Integrated Disarmament, Demobilization, and 
Reintegration Standards (IDDRS) that an intervener’s interagency staff should consult to 
project progress toward effective economic reintegration of demobilized personnel and their 
families. A considerable body of information on DDR tasks has been published by the United 
Nations and a guide to IDDRS is available on the same UN website. 

 
Reconciliation will be essential to eventual stability between former or potential 

adversaries and belligerents. Reconciliation is applicable across the “conflict spectrum,” from 
groups contending nonviolently for political, economic, and social participation in a society 
to those that have engaged in civil war or insurgency to interstate belligerents in conventional 
warfare. Within states that have experienced internal conflict, truth and reconciliation 
commissions have attempted to resolve lingering grudges resulting from injustice. The model 
from South Africa has been replicated in at least 17 other national situations. But the concept 
is applicable in interstate conflict as well.  

 
Reconciliation is not a traditional principle nations have used in constructing peace 

treaties. Elsewhere I have written about the short-sightedness of traditional peace terms that 
have ignored the potential for reconciliation or even created conditions to ensure there would 
be a subsequent conflict to redress the errors of the one just concluded (Müller, “Strategic 
Civil Affairs”). The Dayton Peace Accords constituted a significant step in international 
recognition for the reconciliation of former belligerents. The steps in achieving reconciliation 
are not easy ones to take. As chief of the CIMIC Operational Planning Team at SHAPE, I 
raised the concept of an information campaign to create an environment in the Balkans that 
would spur the former belligerents to hold their own civilian and military leaders accountable 
for the atrocities committed during the wars over the dissolution of Yugoslavia.  

 
The Implementation and Stabilization Forces (IFOR and SFOR, respectively) were given 

the task of apprehending persons indicted for war crimes, and I saw the need to create an 
environment that would promote the principle among each of the parties that the excesses of 
their leaders could not be accepted as representative of their group values. The model for 
such a project is the post-Nuremberg effort in Germany to hold ex-Nazis accountable for 
conduct that should be considered unrepresentative of German (and international) values. The 
proposal was perhaps premature and did not achieve traction at the time. It would be another 
dozen years (July 2008) before the former civilian leader of the Bosnian Serb faction, 
Radovan Karadžić, was arrested in Serbia and transported to the International Criminal 
Tribunal in The Hague. There had been considerable pressure in 1996 to apply 
“conditionality” to the provision of aid to the Bosnian entities, but it took the desire of Serbia 
to gain admission to the European Union to provide the leverage needed to hand him over.19  
 

 
 
                                                        

19  Conditionality is a “carrot or stick” concept of offering incentives in response to meeting the demands of 
the international community. In practice, when the Republika Srpska failed to meet conditions, it would 
complain that it was not receiving its fair share of aid. 
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NEW EMPHASIS ON CIVIL SECTOR OR PERENNIAL CHALLENGES? 
 
 
The US Army Counterinsurgency Manual and recent books by General Sir Rupert Smith and 
by John Nagl explore the military instrument and its application in environments in which 
adversaries can easily blend in with the civilians whose support is essential to achieving the 
political objective.20 Concern for civil support is not new, but in industrial-age warfare, it was 
mostly an afterthought. To bring it back in focus regarding the theory of applying military 
power to accomplish a political objective, it will be useful to return to the great theoretician 
of strategy, Clausewitz. And I shall not claim that this return to strategy and 
counterinsurgency is new either. Through his post-mortem of the Vietnam War, Colonel 
Harry Summers influenced a generation of military leaders to revere the Prussian theorist.21 
One of the major benefits Summers found in Clausewitz was the Prussian’s conviction that 
there is an essential link among the army, the people, and the government, without which a 
military campaign is unlikely to succeed. Clausewitz’s purpose in the discussion he begins in 
Chapter 1 of Book 1 appears most applicable to the kind of wars we see in the Bosnian 
dissolution, the American attitude toward the Pacific Theater in WW2, the Greek-Turk 
conflicts, the Erbfeindschaft (hereditary enmity) that once defined French-German relations 
(and fortunately no longer does), and similar high-stakes’ wars, known variously as high-
intensity conflict, total war, and the like. He writes of a “fascinating trinity” of the blind, 
natural force of hatred and enmity; the play of chance and probability on the commander’s 
conduct of battle; and the subordination of war to political will and therefore to reason. 22 In 
his next paragraph, Clausewitz attributes the emotional frenzy to the people, the impact of 
chance to the commander and his forces, and the political purpose to the government. 
Bassford calls this elaboration a “secondary trinity,” and I find it offers an expansiveness to 
numerous situations in which a government seeks to use instruments of power to achieve a 
political purpose. 
 

Summers finds much in the public element of the trinity that explains the US failure in 
Vietnam. In explaining the Johnson Administration’s decision not to seek a declaration of 
war, he cites Secretary of Defense McNamara indirectly, as saying the Administration 
wanted to avoid “arousing the public ire” (11). Citing a former Assistant Secretary of 
Defense for Public Affairs, Summers demonstrates that President Johnson had recognized 
how previous wars brought domestic priorities to a halt. Summers concludes that the military  

 
needed to tell him [the Commander in Chief] that it would be an obvious 
fallacy to commit the Army without first committing the American people. … 
Unfortunately, this fallacy was not obvious to either the military or its 
Commander-in-Chief, for the limited war theorists had excluded the American 
people from the strategic equation. (8) 
                                                        

20  FM3-24, Counterinsurgency (Washington, DC: Dept of the Army, 2006); General Sir Rupert Smith, The 
Utility of Force: The Art of War in the Modern Age (London: Penguin, 2006; New York: Knopf, 2007); 
John A. Nagl, Learning to Eat Soup with a Knife: Counterinsurgency Lessons from Malaya and Vietnam 
(Chicago: U of Chicago P, 2002). 

21  Harry G. Summers, Jr., On Strategy: The Vietnam War in Context (Carlisle, PA: Strategic Studies 
Institute, 1981). 

22  I have adopted the translation Chris Bassford has identified as preferable to the Howard-Paret “paradoxical 
trinity” as a preferable rendering of Clausewitz’s wunderliche Dreifaltigkeit; see Bassford, “Tip-Toe 
through the Trinity, or the Strange Persistance of Trinitarian Warfare,” working Oct 2007 revision of a 
2005 presentation, http://www.clausewitz.com/CWZHOME/Trinity/Trinity8.htm, retrieved 23 March 
2009.  
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Summers concludes that “Vietnam was fought in cold blood (i.e., without public passion), 
and that was intolerable to the American people” (23). 

 
Before reaching this conclusion, Summers offers some comparisons to previous wars to 

refute the perception widely held in the later years of the Vietnam War that it was fought 
with unusual cruelty. His examples are valid and well chosen: by comparison to the Allied 
terror tactics in World War 2 of targeting civilians for firestorm bombing raids, the munitions 
used in Vietnam were more discriminating, despite the portrayal of napalm. They would 
become ever more so through Gulf War 1 and the current wars in Afghanistan and Iraq. But 
the earlier (pre-Vietnam) wars raised the fear and ire of the public, muffling the criticism of 
those who disagreed with the adoption of Giulio Douhet’s theory of air power. Judging by 
public criticism of commentary at a Smithsonian exhibition on the Enola Gay, advocacy for 
strategic bombing in WW2 remains strong. Had it lost, however, the Allied leadership might 
have been in the docket for gross violations of the Hague Convention of 1907. But the sense 
that national survival was at stake, as it would prove to be for the Axis populace subsequent 
to the Casablanca Conference, militated toward acceptance of extreme measures.23 In the 
absence of “public ire” during the Vietnam War, bombing campaigns with civilian casualties 
were subject to severe public criticism. 

 
 

A TWIST ON PUBLIC SUPPORT 
 
 
Although Clausewitz advocated stoking public support for the government’s military 
campaign in conventional and, specifically, guerrilla war,24 this element is applicable across 
expeditionary operations of various types. It will differ by circumstance, and the public 
whose support will be important will also vary. Generally seen as a benign deployment, even 
humanitarian assistance entails risks of various types. I mentioned above the risks to a 
recipient nation of unwelcome scrutiny during the delivery of aid. At a minimum, there are 
risks that the assistance will be criticized for inadequacy, insensitivity, or inappropriateness. 
For this reason, planners for Operation Provide Comfort (1991 aid to Iraqi Kurds) considered 
removing pork packages from pallets of military rations (MREs) that the US Air Force was to 
deliver. The quicker solution was to insert diagrams helping the recipients identify the pork, 
which they could then set aside if they wished.  
 

Distributing aid so it reaches all intended recipients is a challenge. In their review of 
humanitarian assistance to stem the genocide in Rwanda, Larry Minear and Philippe Guillot 
comment: “… the commitment of military forces runs the risk of serving less as an 
expression of well-considered international concern than as an indication of the lack of 
serious and effective commitment.”25 This criticism is subject to multiple interpretations. It 
may indicate the sending government just reached for the easiest resource at hand: the 
military. It may indicate that government response will be short term. It may also engender 

                                                        
23  Internal criticism of British bombing policy is cited in David Irving, The Destruction of Dresden (New 

York: Holt, Rinehart, & Winston, 1963), 128, and in Michael Walzer, Just and Unjust Wars: A Moral 
Argument with Historical Illustrations (New York: Basic Books, 1977), 256–57. 

24  See Jon Tetsuro Sumida, Decoding Clausewitz: A New Approach to On War (Lawrence, KS: UP of 
Kansas, 2008), for a discussion of Clausewitz’s advocacy of defensive guerrilla warfare, a stance that 
accounts for reserving his manuscript for posthumous publication. 

25  Larry Minear and Philippe Guillot, Soldiers to the Rescue: Humanitarian Lessons from Rwanda (Paris: 
OECD, 1996) 16. 
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the recognition that catastrophes with human causes require multifaceted responses. The 
comment fails to recognize, however, the rapidity and scale attendant on the choice of the 
military vehicle of delivery.26 

 
Peacekeeping is not a simple matter of observing former (and potentially future) 

belligerents. The risk that the peacekeepers may have to engage one or another faction is 
ever-present in these operations. As we saw with UNPROFOR and UNAMIR, if 
peacekeepers are lightly armed and precluded from engaging forces violating a ceasefire, we 
promote risks to both the populace that is to be protected and the peacekeepers we send to 
protect them. After all, if two factions have been engaged in war, their motivation to renew a 
conflict probably exceeds that of the government that supplied peacekeepers. Many readers 
will remember the Clinton Administration’s emphasis on avoiding casualties in Bosnia, a 
posture taken to facilitate public acceptance of a deployment to the Balkans shortly after an 
embarrassing withdrawal from Somalia. Better would have been to recognize that any 
military deployment entails risk and therefore to explain the importance of the mission to the 
national interest. Inasmuch as the previous conflict concerned the local populace, this 
audience as well as the nation that sends the peacekeepers can either support or oppose the 
deployment. 

 
Insurgencies are fueled, if not initiated, by underlying disaffection with a nation’s 

governance. A nation that offers counterinsurgency support may well have to counsel the 
recipient nation to address its internal shortcomings. The commitment to a counterinsurgency 
is primarily political; even development aid is more a means of supporting the host-nation 
client while it provides means to prosperity for an aggrieved segment of the populace. But the 
external supporter of counterinsurgency may have a difficult job to convince the client of 
necessary reforms. A 2008 RAND report on balanced capabilities for counterinsurgency 
states clearly: “Trying to destroy an insurgency by force without or instead of improving 
government performance often fans the fire and ultimately fails.”27 Once again public 
support—in this instance, from the local populace—is essential to a military operation.  

 
 

POLITICAL DIMENSIONS OF AID, RECOGNIZED AND DENIED 
 
 
Classic counterinsurgency doctrine emphasizes development assistance. Such aid is most 
likely to come from the development-aid programs of donor governments, e.g., USAID, 
Canada’s CIDA, the UK’s DFID, Germany’s THW; from non-governmental organizations 
(NGOs); or a combination of the two. Charitable NGOs will often fail to acknowledge, or 
deliberately oppose recognition of, political dimensions of development aid. This stance 
ignores the political value of receiving or directing aid but doesn’t remove it. 
 

Minear and Guillot portray the attitude of numerous NGOs in observing, “Whether 
outlays for peacekeeping should be counted as official development assistance is a matter of 
current debate. That proposal, made by the Belgian Minister of Defence at an NGO meeting 

                                                        
26  Military delivery of humanitarian assistance is rapid but relatively expensive. I recall General John 

Shalikashvili reviewing the experience of Operation Provide Comfort, the Kurdish relief effort in 1991, that 
the cost of using military field rations (meals, ready to eat, or MREs) was significantly higher than 
alternatives used later. The experience gave rise to the concept of Humanitarian Daily Rations. 

27  David C. Gompert, John Gordon IV, et al., War by Other Means: Building Complete and Balanced 
Capabilities for Counterinsurgency (Santa Monica: RAND, 2008) xxxiii. 
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in December 1993, triggered heated debate” (39). They report that NGOs responded 
negatively, taking the position that military intervention precluded the perception of 
development cooperation. The proposal and the NGO reaction demonstrate significantly 
divergent perspectives: absent from the latter is appreciation for political goals in 
humanitarian-assistance decisions, while the former demonstrates political dimensions of 
government bureaucracy. I experienced a similar government reaction in proposing funds for 
repair projects in Bosnia to be conducted by IFOR units. Because the funding source was 
NATO, all the member states had to agree on the expenditure. Two did not: the UK and the 
US. The UK thought the expenditure should come from the development budget, not defense 
funds; the US was concerned the expenditure could be interpreted as “nation building,” 
which was out of fashion at the time. 

 
Relief and development have not always been provided predominantly by non-biased 

NGOs. When government funding underlay the effort at the end of WW2, it certainly was 
political. With the extensive destruction and prolonged deprivation of the war, Allied military 
forces were the predominant source of relief for some time. There was significant wrangling 
over the amount of food aid distributed in different nations, notably demands that allied and 
liberated neutral nations receive a higher allocation than the conquered Axis populace and, 
worse, proposals to keep the German populace in a permanent state of malnourishment.28 
Americans wishing to send aid privately had to wait for policies permitting them to do so. 
This issue persists in economic sanctions that criminalize trading with a specific country and 
need to be lifted quickly in emergencies. In 1991, when I sought to encourage private relief 
agencies’ participation in refugee relief in Iraqi Kurdistan, some asked for assurance they 
would not be subject to prosecution. 

 
Short-term commitments have been criticized from multiple perspectives. Efforts to tutor 

host-nation leaders on facilitating participation of groups other than their constituents have 
also fallen short. With a critique similar to the one I offered above, regarding a “rush to 
legitimacy,” Robert Orr looks at short-term commitments and exit strategies to protracted 
challenges of building democracies. “All too often,” writes Orr,  
 

governance efforts in post-conflict setting[s] have boiled down to supporting 
formal election processes (allowing the international community to leave after 
a legitimate government has been elected), and funding a wide range of 
nongovernmental organizations (NGOs) in an inchoate attempt to “build civil 
society.” From Cambodia to Angola to Haiti, this minimalist approach to 
governance as an exit strategy has led to crucial reversals of peace processes, 
costing thousands of additional lives and wasting millions of international 
dollars, major effort, and credibility. Establishing a comprehensive approach 
to governance and participation, one that addresses the full range of 

                                                        
28  See, for example, C.R.S. Harris, Allied Military Administration of Italy, 1943–1945 (London: HMSO, 

1957); Colonel Dan C. Allen, Franklin D. Roosevelt and the Development of an American Occupation 
Policy in Europe (Ann Arbor, Mich.: UMI, 1976), dissertation, Ohio State University. Donnison notes the 
Allies planned not to provide relief to the Axis populace until they considered the impact of outbreak of 
disease on the welfare of their own troops, the diversion of military manpower to quell public disorder, and 
the appeal of Communism if an atmosphere of “chaos and anarchy” were to develop; see F. S. V. 
Donnison, Civil Affairs and Military Government: Central Organization and Planning (London: HMSO, 
1966), 173. 
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institutions and tasks and that presupposes support lasting well beyond the 
first election, is necessary.29 
 

The conflicts since the 1990s have frequently been accompanied by international civilian 
efforts to provide refugee relief, food aid, and development assistance largely through NGOs. 
If the level of violence allows, the services of NGOs can ensure the survival of an oppressed 
group. In the chaos of immediate post-conflict environments, NGOs frequently arrived 
quickly. But the situation between competing groups may also develop in ways that threaten 
aid workers. Threats to NGO—or UN—personnel may be facilitated by government action, 
e.g., President el Bashir’s statement in Sudan that he could not guarantee the safety of aid 
workers and that they were complicit in anti-government activities. If the belligerents fail to 
recognize noncombatant immunity or deliberately target a segment of the populace, a typical 
feature of recent conflict, NGOs are hard pressed to preserve their concept of “humanitarian 
space.” CARE International’s website provides a typical definition of this concept, which 
describes an 

 
operating environment that is conducive to the deployment of relief workers 
and supplies, managed in line with humanitarian principles of independence 
and impartiality. This operating environment is called humanitarian space. 
Humanitarian space refers to geographical space in which there is physical 
access to people in need, and institutional space in which positive social, 
political and military conditions (including security and immunity from 
attack) are ensured. This implies that aid agencies are free to assist 
populations in need, and are not constrained by political or physical barriers. 
For this to be the case, humanitarian agencies need to be free to make their 
own choices, based solely on the criteria of need.30 
 

NGOs may speak of the need to negotiate the recognition of humanitarian space, a 
circumstance similar to states’ recognition of roles for the International Committee of the 
Red Cross in monitoring treatment of prisoners of war. But this recognition is not always 
forthcoming, and not only for NGOs. Lara Olson points out the murder of 90 aid workers in 
Afghanistan between 2003 and the publication of her article in 2006.31 The executive director 
of Médecins sans frontières–USA wrote in 2004 about suicide-bomber attacks in Baghdad 
that targeted the International Committee of the Red Cross and the UN Special 
Representative of the Secretary General.32 In a 2005 article Karen Guttieri notes that in 
withdrawing from Afghanistan after the murder of five of its employees, MSF blamed “the 
military for blurring the boundaries of humanitarian space by directly delivering aid”33 In UN 
Security Council Resolution 1868 (2009), dealing with Afghanistan, the UN condemned 
“increasing attacks against humanitarian workers … including United Nations staff and 

                                                        
29  Robert C. Orr, “Governing When Chaos Rules: Enhancing Governance and Participation.” Winning the 

Peace: An American Strategy for Post-Conflict Reconstruction, ed. Robert C. Orr (Washington, DC: CSIS 
Press, 2004) 58–71, here 61. 

30 “CARE International, Policy and Management Framework, Humanitarian Space, 
http://careemergencytoolkit.org/humanitarian-space/, retrieved 23 March 2009. 

31  Lara Olson, “Fighting for Humanitarian Space: NGOs in Afghanistan,” Journal of Military and Strategic 
Studies 9.1 (2006), n.p., Electronic journal, http://www.jmss.org, retrieved 23 March 2009. 

32  Nicholas de Torrente, “Humanitarian Action under Attack: Reflections on the Iraq War,” Harvard Human 
Rights Journal 17 (2004) 1–29, here 1. 

33  Karen Guttieri, “Humanitarian Space in Insecure Environments: A Shifting Paradigm,” Strategic Insights 
4.11 (2005): n.p. 
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associated personnel ….”34 In the veiled communications of the UN, the wording refers not 
only to attacks by non-state actors but to one on UN personnel by Israel in its recent 
incursion into Gaza. 

 
The MSF comment blaming the military for blurring humanitarian space comes as no 

surprise to military personnel who have encountered MSF. It reflects the organization’s name 
and operating principles of trying to maintain neutrality. But it also evinces blinders to any 
faction’s perception that the provision of aid is itself a political statement that conflicts with 
the intent of the attacker. NGOs have been notorious for allowing the “taxing” of their 
commodities, i.e., permitting a belligerent faction to take a portion of their goods in exchange 
for allowing the organization to proceed. Humanitarian efforts, whether by NGOs or 
Intergovernmental Organizations, offer a target for belligerents to capture material they can 
distribute to build their own base of support. Somali pirates have even attacked a World Food 
Program shipment.35 The MSF stance offers an interesting perspective but one that eventually 
must be rejected if the observer finds the belligerents simply reject the concept of 
humanitarian space. Given the numerous instances of violence directed against it, the NGO 
community has questioned the means available to ensure humanitarian space. An 
organization that analyzes security environments for humanitarian organizations, Patronus 
Analytical, notes that 90% of NGO-worker fatalities result from intentional violence. 
Moreover, 73% of the victims are not international volunteers but “national staff,” i.e., 
personnel hired locally.36 The suspicion must be that such staff members are more easily 
identified with the local conflict, if not with a particular faction. That circumstance speaks to 
belligerents’ perception that purported neutrality is impossible (a position of “you’re either 
with us or against us”). 

 
 

MISSION PARTNERS AND THE CHARACTER 
OF CIVIL-MILITARY INTERACTION 

 
 
In Book 8 Clausewitz offers a number of historical examples that indicate changing patterns 
over time regarding the treatment of the civilian populace by invaders. Prior to the French 
Revolution, warfare had become less burdensome on the populace. Laying waste to the 
enemy’s land “was rightly held to be unnecessarily barbarous, an invitation to reprisals, and a 
practice that hurt the enemy’s subjects rather than their government.…”37 The Napoleonic 
Wars would alter this pattern drastically, as would some later wars, such as WW2 and the 
combat of non-state actors. Clausewitz concludes Chapter 3 of this book with the observation 
that the belligerent will conform to the general character and spirit of his age. But, in perfect 
Kantian style, Clausewitz cannot abandon his philosophical predilection to recognize das 
Ding an sich, the inherent nature of war, which, he says, will continue to govern the 
belligerents’ activities. 
 

                                                        
34  UN Security Council Resolution 1868, 23 March 2009 (New York: United Nations, 2009), S/RES/1868 

(2009). 
35  “Report of the Secretary General pursuant to Security Council Resolution 1846 (2008)” (New York: United 

Nations, 2008), 9, S/2009/146. 
36  http://www.patronusanalytical.com/aid%20worker%20fatalities/fatalities%20main%20page.html.  
37  Howard and Paret translation, 591. 
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Current circumstances drive the popularity of counterinsurgency commentary. FM 3-24, 
the US Army’s counterinsurgency doctrinal manual, opens a discussion of the integration of 
civil and military action by noting 

 
Military efforts are necessary and important to counterinsurgency (COIN) 
efforts, but they are only effective when integrated into a comprehensive 
strategy employing all instruments of national power. A successful COIN 
operation meets the contested population’s needs to the extent needed to win 
popular support while protecting the population from the insurgents. Effective 
COIN operations ultimately eliminate insurgents or render them irrelevant. 
Success requires military forces engaged in COIN operations to— 
 
• Know the roles and capabilities of U.S., intergovernmental, and host-

nation (HN) partners. 
• Include other participants, including HN partners, in planning at every 

level. 
• Support civilian efforts, including those of nongovernmental 

organizations (NGOs) and intergovernmental organizations (IGOs).  
• As necessary, conduct or participate in political, social, informational, 

and economic programs. (2-1) 
 

Where have we seen these observations before? In several places. Harry Summers was 
critical of the “strategy” of counterinsurgency applied to Vietnam, the quotation marks 
indicating disbelief that the concept constituted a strategy. In his chapter on Tactics, Grand 
Tactics, and Strategy, his greater point is that knowledge of Clausewitz would have led us to 
define the type of war we confronted with greater accuracy than the strategists did at the 
time. Such an analysis should have led, per Summers, to a consideration of the means to be 
employed. A significant hurdle in the analysis, Summers concluded, was that military 
professionals ceded the domain of strategy to civilians in the Office of the Secretary of 
Defense and in academe. The point cannot be overstated that an early step must be to define 
correctly the character of the war at hand. This notion has appeared recently with the concept 
of “systemic operational design,” an approach to the security environment that requires as an 
early step the task of framing the problem. Because this task applies regardless of the time or 
character of the security challenge, the principle should lead us to analyze the environment. 

 
Strategy for conventional operations also requires a whole-of-government approach to 

prepare, conduct, and consolidate a campaign. Recent considerations of interagency 
collaboration have moved from whole of government to whole of coalition to recognize the 
importance of multilateral operations. Multilateralism unfortunately fell out of favor in the 
first term of the George W. Bush administration (an obtuse arrogance all the more surprising 
given the masterful use of multilateral diplomacy by the George H.W. Bush administration in 
conducting the 1991 Gulf War). Not to be left out of the growing emphasis on partnership, 
NGOs and private industry are included in the formulation of “comprehensive approaches” to 
security challenges. 

 
In counterinsurgency, the comprehensive approach emphasizes development for 

economic opportunity and governance for political participation. Its facilitators are often 
development agencies and NGOs, but these tasks are also endemic to post-conflict 
stabilization, peacekeeping, and humanitarian intervention. Counterinsurgency emphasizes 
the political dimension, calling for military assistance to help the host government establish 
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security, but recognizing (from past errors) that assistance to a government that suppresses 
part of the populace may achieve the limited objective of containment at the cost of failure to 
achieve justice. The diversity of domains that may apply to a given regional-security 
challenge militates toward consideration of an expeditionary capacity of a civilian force to 
address the civil sector. This capability is complementary to civil-affairs capabilities in the 
military; it must not supplant it.  

 
 

ACHIEVING WHOLE-OF-GOVERNMENT COLLABORATION 
 

 
In his volume on central issues confronted by the British civil affairs forces in WW2, 
Donnison demonstrates that different agencies supervised civil administration and military 
government in both world wars at various times in specific theaters. But he does not portray 
the kind of wrangling over responsibility that is clear from the American experience that 
Coles and Weinberg report.38 The American challenge in achieving interagency collaboration 
derives from the nature of the executive branch. Cabinet-level agencies have sometimes 
become so as a result of constituency-based politics.  The former Office of Education, for 
example, was elevated to Cabinet status by President Carter in response to teacher-union 
support of his candidacy. The various agencies all contribute to the national interest, to be 
sure, but their collaboration in responding to national challenges still requires interaction, if 
not negotiation, with their constituencies. We see the interplay of constituencies when cabinet 
officers are nominated to the Senate for confirmation. Should an Interior Secretary, for 
instance, have links to either a conservation lobby or the logging or oil industries? Federal 
agencies serve constituencies by distributing tax revenues for programs they administer or 
supervising a domain (e.g., food and drugs). The observer capable of taking a critical distance 
to this situation may ask whether sectoral values in specific domains inhibit the constituent in 
contributing to any grand strategy. The advantage in this diversity should be the application 
of multiple perspectives to a national challenge. And moving beyond government agencies to 
a “comprehensive approach” that includes the private sector—as a whole, not the segment 
that provides services to the government under contract—complicates the task considerably.  
 

The news media exhibit a basic level of distrust toward government policy that is 
temporarily lifted in wartime. In conflicts devoid of survival concerns, the need for public 
diplomacy is severely underappreciated. But as with the poles of the German experience 
during the “twelve dark years” of their 20th-C history, we often arrange ourselves across a 
spectrum between innere Emigration and Gleichschaltung. The former describes the 
currently prevalent stance among anthropologists who prefer not to help the military 
understand its adversaries, as if their non-participation could save lives. The latter, which 
may be described as “getting people to read from the same sheet of music,” is just as 
objectionable, as we know from the consequences of its more-benign description as 
“groupthink.” A responsible press could shed light on the murky areas between these poles. 

 
To apply the Hegelian dialectic to national-security challenges, we should benefit from 

the diversity of perspective we find not only among different sectors of one society but from 
friends and allies in other countries as well; for that matter, even from a consideration of 
adversarial interests. Here I would propose an examination of a military concept currently out 
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of vogue: effects-based operations (EBO). Currently resting in a shallow grave because its 
defects have made it an enemy of some of our military leaders, it offers opportunities as well 
for productive exploration. The salient defects I see are two: (1) failure to resolve the 
challenge of unity of command/effort and (2) the over-eager expectation that automated data 
flows yield improved judgment.   

 
On the advocacy side of this debate we have had champions in the Office of the Assistant 

Secretary of Defense for Networks and Information Integration. The unattained promise of 
EBO lies in the potential for multi-sector analysis of a problem and self-synchronized, 
devolved execution of mutually supportive programs in response: a merger, as it were, of net-
centric operations with multi-sector end-state evaluation. A government version of Web 2.0, 
sometimes called Government 2.0, should facilitate interagency (and public–private) policy 
negotiation and development, program proposal, checks on measures of effectiveness, and 
coordination of solutions. 

 
This ideal is difficult to achieve. We have often found that in complicated government 

bureaucracies, we have benefited from individuals who could slash the Gordian knot. Thus 
George Marshall is revered for cleaning house, retiring senior officers to advance others; 
Eisenhower is noted for his ability to foster Allied cooperation. More-recent examples 
emerge that similarly strike the observer for their idiosyncratic nature: the right people at the 
right place and time. In the interagency realm, experience shows individuals at the theater 
level can bring their agency’s assets to support a policy objective in complementarity to the 
efforts of other agencies. But in Washington, mutual interests seem to take second place to 
agency priorities. We are left to conclude that those individuals are key to success who can 
overcome competing interests and the institutional tendency to dismiss an idea that “wasn’t 
invented here.” The need is for those who subordinate any concern for “who gets the credit” 
to the application of the appropriate response. If the positive examples are personality 
dependent, we may expect negative results to be similar. Our typical response to poor 
decision making is to develop structures that reduce opportunity for disastrous decisions. We 
have little choice in this option. To preclude disaster we must minimize the impact of poor 
judgment and promote the consideration of other perspectives by projecting the consequences 
of flawed actions. In the matter of grand strategy, prudence demands we design a national-
security council and cabinet to advise the head of government to achieve national objectives 
with minimal damage to both friendly interests and our own cultural values.  

 
 

COMMANDER’S INTENT AND UNFORESEEN CONSEQUENCES 
 
 
In his autobiography, Colin Powell writes that President George H. W. Bush’s response to 
reporters’ persistent questions—“This will not stand, this will not stand, … this aggression 
against Kuwait”—constituted a statement of commander’s intent that indicated the need to 
alter Joint Staff planning to address the restoration of Kuwaiti sovereignty.39 An earlier 
operation, Just Cause in Panama, had established a war aim of restoring democratic 
institutions to Panama, i.e., allowing the inauguration of the elected president, Guillermo 
Endara, in place of the autocratic Manuel Noriega, who attempted to invalidate the election. 
But during the post-combat transition, staff officers judged that Panama did not really have a 

                                                        
39  Colin L. Powell, with Joseph E. Persico, My American Journey (New York: Random House, 1995), 466. 
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democratic tradition and required assistance in establishing national ministries to address the 
various sectors of governance.  
 

While the head of government’s policy statements are the strategic source of 
“commander’s intent,” they are usually vague enough to allow for latitude in establishing 
specified and implied tasks, the next step in the military process for establishing measurable 
objectives from higher-level guidance. When operating under multilateral authority, staff 
officers will seek copies of UN Security Council Resolutions, Contact Group communiqués, 
or the like, to establish recognizable lines of authority and a common understanding of policy 
objectives. These, too, tend to be vague because they represent consensus. The 
implementation requires interpretation. 

 
So long as the military sticks to its “lane of operation,” it avoids confrontation with other 

elements of national power. But in environments other than high-intensity conflicts with peer 
militaries, we have seen general recognition that instruments of soft power must predominate, 
if not initially, then through transition. The military has long been interested in conflict 
prevention; after all, the lives of their personnel are on the line if deterrence fails. 
Consequently such initiatives as confidence-building measures take advantage of military 
observation and analyses. The Special Operations community has an interest in indices of 
instability, emphasizing means to remove the causes of conflict. Where these causes are 
rooted in economic insufficiency, the intersection with the development community is 
unavoidable, indeed desirable. Where the causes lie in suppression of one faction by another, 
the intersection with communities of interest in governance and rule of law is equally 
predictable. From the civilian actors in these domains, who are always less numerous than 
their military counterparts, we hear the lament of militarization of development aid, of 
foreign policy, of whatever community is affected. This complaint is not new. In 1943, an 
assistant to the Secretary of the Interior wrote the Secretary complaining that the military was 
monopolizing the pool of skilled labor across various domains.40 Special operators can be 
seen undertaking projects we might normally expect of Peace Corps volunteers. In some 
environments, these two groups could be working in neighboring villages. Though the Peace 
Corps is precluded from working with any US intelligence agency within a five-year period 
of a Peace Corps assignment (to ensure the acceptability of volunteers in various countries), 
the compatibility of development aspects of their work explains the career patterns of some 
who have served in the military and the Peace Corps, USAID, or NGOs. 

 
The intersection of diplomatic, informational, military, and economic power (often 

encapsulated by the acronym DIME in planning special operations) or of political, military, 
economic, social, informational, and infrastructural (PMESII) aspects of an environment are 
recognized as necessary elements in evaluating an environment in which we want to have an 
impact, whether the agenda is military intervention, stabilization, development, conflict 
amelioration, or some other interest of sufficient scale to require a deployable response, 
military or otherwise. Although strategic-level curricula in military education and in 
international-relations curricula in academe recognize these interactions, much of the 
individual constituency-based bureaucracies do not. National leadership often fails to 
appreciate the synergy that diverse elements of power supply to a situation. Colin Powell 
writes of the initial consultations on the defense of Saudi Arabia (Operation Desert Shield): 

 

                                                        
40  Saul K. Padover, Memo for Secretary Ickes, 8 January 1943, cited by Coles and Weinberg 26. 
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I then asked if it was worth going to war to liberate Kuwait. It was a 
Clausewitzian question which I posed so that the military would know what 
preparations it might have to make. I detected a chill in the room. The 
question was premature, and it should not have come from me. I had 
overstepped. I was not the National Security Advisor now; I was only 
supposed to give military advice. (464) 
 

Powell’s remark raises an issue with many antecedents. In his first year in office 
President Kennedy preferred the counsel of a close group of advisors to seeking the opinions 
of his Joint Chiefs. He informed them of the planned Bay of Pigs invasion only after he had 
decided to support it and then blamed them for failing to raise their objections more forcibly. 
He soon replaced the Chief of Staff of the Army and the Chief of Naval Operations with 
officers more to his liking and recalled Maxwell Taylor from retirement to become first his 
military advisor and then Chairman of the Joint Chiefs.41 (Taylor would later serve the 
Johnson administration as ambassador to South Vietnam.) 

 
President Nixon was known to distrust the State Department, and Franklin Roosevelt has 

been said to have acted as his own Secretary of State. It seems inconceivable that President 
George W. Bush would have made his comment, “you’re either with us or against us,” if he’d 
been advised by the Secretary of State rather than by a speech writer. As Army Chief of 
Staff, General George Marshall focused on defeating the Axis military, not on the political 
consequences of the outcome. Two generals were known to have been critical of FDR’s 
strategic decisions. Patton’s death has long been subject to conspiracy theories that he was 
the victim of his conviction that America should reach Berlin before the Russians (or might 
even have to face the Soviets in combat). Albert Wedemeyer, a chief planner for the 
European Theater of Operations, who later advised the Nationalist Chinese, was particularly 
thorough in detailing the blunders of FDR’s strategic calculus. I share his assessment that the 
big victor of WW2 was the Soviet Union,42 though I would conclude that the long struggle 
that began in WW1 ended with the dissolution of the Soviet Union and peaceful liberation of 
the Eastern European states from Soviet oppression. FDR engaged in war to stop the Axis 
and save the British Empire, only to end with, in Europe, a Soviet regime that claimed more 
territory and displaced more nationalities than had the Nazis and, in Asia, a Communist 
regime in China that succeeded because FDR supported logistically the Stalinist regime 
rather than our Chinese ally.43 

 
 

THE NECESSARY COLLABORATION OF DIPLOMACY AND  
DEFENSE TO ACHIEVE POLICY GOALS 

 
 
Many readers will react incredulously to the remarks concerning the conclusion of WW2. 
Everyone knows, after all, that the Allies won WW2. How could I be so revisionist? My 
answer requires a comparison of military victory with political objectives. I propose 

                                                        
41  Gordon Nathaniel Lederman, Reorganizing the Joint Chiefs of Staff: The Goldwater-Nichols Act of 1986 

(Westport: Greenwood, 1999), 25–26 
42  Albert C. Wedemeyer, Wedemeyer Reports! (New York: Henry Holt, 1958). 
43  Blame for the dislocation of nationalities in Europe and attendant acceptance of post-war slave camps in 

Europe needs to be laid at the feet of President Truman, as much as at FDR’s and Churchill’s for accepting 
Stalin’s aggrandizement, but regardless of whom we blame, the result issued from the disconnection 
between elements of national power. 
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considering the Atlantic Charter as the strategic guidance and desired end-state for WW2. 
This document was appended to the communiqué signed by FDR and Prime Minister 
Churchill at the conclusion of their at-sea conference aboard the USS Augusta and the HMS 
Prince of Wales, in early 1941. The transatlantic allies partially achieved three of the eight 
goals they articulated. The failure to achieve the remainder is attributable to the 
incompatibility of their goals with the interests and actions of their Eurasian ally, the Soviet 
Union. They paid a price for their strategic choices. 

 
Political outcomes that would not be expected from the results of the military conflicts 

that preceded them are instructive. Liddell Hart provides observations dating back to the 
Peloponnesian Wars that demonstrate both hybrid interactions between military and 
economic power and victory and peace negotiations. The Theban general Epaminondas, he 
tells us, ended Sparta’s ascendancy by severing her economic roots. Without military 
victories, Epaminondas was able to “dislocate” the foundations of Spartan power. 
Unfortunately, the politicians were unsatisfied and “forfeited the advantages won” for 
Thebes.44 Liddell Hart points out that “Sparta regained at the council table much that she had 
lost on the field of war” (14). A corollary of this point is, as Kalev Sepp points out, that a 
“strategic victory does not validate all the victor’s operational and tactical methods or make 
them universally applicable, as America’s defeat in Vietnam and its victory in El Salvador 
demonstrate.”45 

 
We must ask similar questions of Kosovo, Iraq, and Afghanistan. Did the West intend to 

sever Kosovo from Serbia? Our actions and disregard for the interests of some regional 
actors, e.g., Russia, created conditions that made simple restitution of autonomy within 
Serbia unlikely. Did we want to deprive the Sunni Arab faction in Iraq of its power and create 
opportunities to increase Iranian influence? If not, why did we not consult with various 
factions and regional powers to identify a viable, stable solution? Leaving it to the local 
constituencies would predictably result in, at best, a Val d’Aosta or, at worst, a Sudetenland 
(in 1945, not 1938).46 

 
Powell reinforces his presentation on the awkwardness of his question concerning the 

potential liberation of Kuwait. He writes that then-Secretary of Defense Cheney called him to 
task. “‘Colin,’ he said, ‘you’re Chairman of the Joint Chiefs. You’re not Secretary of State. 
You’re not the National Security Advisor any more. And you’re not Secretary of Defense. So 
stick to military matters’” (465–66). 

 
My earlier citation showed that Powell was fully aware of the Clausewitzian nature of his 

question. But was he wrong to pose it, as was clearly the perception of his Washington 
superiors and colleagues? If we take Clausewitz as our mentor, let us follow him a bit farther. 
In Book 8 he writes, 

 
With this perspective, it is an unacceptable and even dangerous distinction that 
a great martial event or a plan for one is supposed to admit a purely military 
assessment; indeed it is a contradictory affair to summon soldiers for advice 
                                                        

44  Basil H. Liddell Hart, Strategy (New York: Meridian, 1991), 2nd ed., 15. 
45  Kalev I. Sepp, “Best Practices in Counterinsurgency,” Military Review 85.3 (2005) 8–12; and rpt. 

Counterinsurgency Reader, special edition (2006). 
46  With the defeat of Italy, the French saw an opportunity to seize part of Italy that has a French-speaking 

population. In 1945–46 radical Czechs expelled the German-speaking populace in a campaign we would 
now call ethnic cleansing. 
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with war plans, asking that they judge them purely militarily, as cabinets 
do.… (my translation)47 
 

The strategist’s advice, here and throughout the 6th chapter of Book 8, points to the 
inseparability of war from politics, indeed to the subordination of the military instrument to 
the political goal. Clausewitz does not approve of a militarization of this or that domain to 
support a military campaign. Nor am I proposing that military plans predominate in 
government decision making. I am suggesting the importance of grand strategy, the 
interdependence of PMESII domains and DIME instruments to achieve the state’s or 
coalition’s goals. Examples of presidential errors in strategic decision making may be 
attributable to arrogance, short-sightedness, distrust of some advisors, over-reliance on too-
limited a selection of advisors, or failure of key advisors to offer honest opinions. To receive 
the best advice possible, the government (be it of an individual state or a coalition) needs the 
perspectives of the various ministries that address pertinent domains for the planning and 
execution of strategy. We do not have the luxury of leaving specific domains to other 
agencies, just so we do not usurp their responsibilities. If a Defense planner raises a 
Development issue, it should be because that issue has an impact on achieving the desirable 
end state. The Development agency retains its prerogative of responding and contributing 
appropriately, seeking funding for the additional options under its supervision, and projecting 
the third-order effects of options under its portfolio. 

 
 

IMPLICATIONS OF A POPULACE-FOCUSED STRATEGY 
 
 
I have considered Liddell Hart’s emphasis on indirect approaches as a variant on our current 
emphasis on soft power. In peacekeeping, stabilization, and counterinsurgency, we must 
address economic opportunity, governance and infrastructure, and local security. In the era of 
focus on an opponent’s military forces as the major threat, the US military in particular 
regarded these areas as non-military. Indeed the attitude engendered the label “military 
operations other than war.” Some say the reason we currently speak of “irregular warfare” 
(IW) is that absent the “warfare,” it would be a task for other agencies, or it would undermine 
political support for the military budget. The reality is that any task the government gives the 
military becomes a military operation, even if it is in support of another government agency. 
The point is not which instrument of national power is designated lead agency but which 
instruments has the government designated to conduct an operation. The same can be said of 
civilian agencies. The participation of those identified with economic development, economic 
security, rule of law, or the like, does not make their operation military; it remains a justice, 
development, or treasury operation. To facilitate interagency collaboration, we should 
establish an interoperable vocabulary, but its absence should not preclude us from addressing 
the range of domains required for success. IW may be an example of an unfortunate term, 
judged by its reception in the development, diplomatic, and NGO communities. But rather 

                                                        
47  Carl von Clausewitz, Vom Kriege ([E.]Berlin: Verlag des Ministeriums für nationale Verteidigung, 1957), 

731. „Mit dieser Ansicht ist es eine unzulässige und selbst schädliche Unterscheidung, wonach ein großes 
kriegerisches Ereignis oder der Plan zu einem solchen eine rein militärische Beurteilung zulassen soll; ja, 
es ist ein widersinniges Verfahren, bei Kriegsentwürfen Militäre zu Rate zu ziehen, damit sie rein 
militärisch darüber urteilen sollen, wie die Kabinette wohl tun.…“ The Howard-Paret translation reads:  
“We can now see that the assertion that a major military development, or the plan for one, should be a 
matter for purely military opinion is unacceptable and can be damaging. Nor indeed is it sensible to 
summon soldiers, as many governments do when they are planning a war, and ask them for purely military 
advice.” (Howard-Paret 607) 
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than see it as the militarization of these domains, we should acknowledge it only as a military 
interpretation of a strategic challenge. 
 

The battlefield orientation that is our legacy from Industrial-Age conflict led the US 
military establishment to concentrate on defeating an enemy military rather than taking a 
comprehensive approach to the strategic end state. The prioritization of threat assessment was 
responsible for neglect or avoidance of particular issues, such as police functions and 
occupation duties. A brief review of some of these troublesome issues will be instructive as 
the vehicle to reach our conclusions. 

 
 

PUBLIC SAFETY AS A REPRESENTATIVE CONCERN 
 

 
Counterinsurgency doctrine emphasizes providing security for segments of the populace 
menaced by insurgents. With the matter of state legitimacy usually in the forefront, the theory 
calls for assistance to the state so it can ensure the personal safety of its citizens. But since 
the theory differs from the historic record, we need to overcome an unfortunate Cold-War 
legacy. Back in the early 1960s the Kennedy Administration, known for such initiatives as 
the Alliance for Progress as a feature of its policy toward Latin America, created as well the 
Office of Public Safety within USAID. Reviews of the program indicate a predictable tension 
between emphasis on rule of law and public accountability, on the one hand, and containment 
of disorder and counterinsurgency intelligence-gathering on the other.48 With the ascendance 
of the latter, the program became associated with political repression of dissent. The US 
military has also been subject to criticism for training Latin American military personnel, 
who then served repressive regimes. Whether the criticism is warranted is not our concern 
here; its existence is sufficient to caution us about the challenges of such interaction. As a 
result of a desire to counteract perceived support of repressive regimes, Congress amended 
the Foreign Assistance Act in 1974 to ban foreign police assistance. Ethan Nadelmann details 
a succession of modifications, 

 
… partial waivers to Section 660 [of the amendment to FAA prohibiting 
assistance]. The first, in 1983, authorized the creation of the Anti-Terrorism 
Assistance Program … A second waiver, in 1984, authorized the International 
Criminal Investigative Training Assistance Program … directed at instituting 
judicial reform projects in Latin America and the Caribbean. In August 1985, 
two additional waivers were enacted: one to allow the Defense Department to 
provide military training to national police programs in Costa Rica and a 
number of Eastern Caribbean nations, most of which claim no standing 
military forces … (120–21) 
 

The United States also has a frontier and Reconstruction-Era legacy of legislation ending 
use of the military for law enforcement. That prohibition has always been contentious and 
continues to be so.49 This twin legacy led the US military element of UNITAF in Somalia to 

                                                        
48  Ethan A. Nadelmann. Cops across Borders: The Internationalization of U.S. Criminal Law Enforcement. 

(University Park, PA: Pennsylvania State UP, 1993); see esp. n. 29, which lists primarily leftist criticism 
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limit its involvement in supporting a police force in Somalia and to label it an Auxiliary 
Security Force.50 
 

Against this background, it is understandable that US military forces would identify 
police functions as outside their concern. But the result of inattention to policing undermines 
laudable policy goals. During Operation Just Cause (the 1989 invasion of Panamá), US 
forces concentrated on eliminating effective opposition by the Panamanian Defense Force 
(PDF). But the PDF was also the national police force, and its suppression opened a policing 
gap that facilitated widespread looting. During the 1994–95 intervention in Haïti, the US 
military force saw its mission as containing the Forces Armées d’Haïti, the military expected 
to be loyal to the dictator Raoul Cedras, whose departure from power in favor of the elected 
president was negotiated under threat of intervention. Public dissatisfaction with the Cedras 
regime was widespread and obvious, but its likely manifestation as rioting and looting 
appears not to have struck the military planners as their concern. At a conference on Public 
Security and the New World Disorder, jointly sponsored by the Carnegie Commission on 
Preventing Deadly Conflict, the Lester B. Pearson Canadian Peacekeeping Training Centre, 
and the National Defense University, Colonel Howard O’Brien responded to a question about 
military police with the observation: 

 
… we went in with the attitude that we were not going to do civil law 
enforcement. You recall the sight of an infantryman standing with a 9mm 
pistol, with a 1,000-mile stare, as there was Haitian-on-Haitian violence. The 
President said the next day, “I want 1,000 MPs.” Well, he said it and the next 
morning I was trying to find them and put them on the planes to get them 
down there. They were so far down the airlift list we couldn't get them in there 
in sufficient time.51 
 

During the IFOR deployment to Bosnia, an international NGO, Physicians for Human 
Rights, wanted IFOR to guard a site it wished to explore for evidence of genocide. But IFOR 
and its senior echelon, SHAPE, saw such a use of resources as a dangerous precedent that 
would detract from its primary responsibility of ensuring the belligerent factions remained 
disengaged from each other. Indeed, PHR was looking for a police function, protection of a 
chain of evidence that might be used before the International Criminal Tribunal for the 
former Yugoslavia.  

 
Many television viewers recall Secretary Rumsfeld’s remark regarding reports of the 

looting of the Iraqi National Museum that “stuff happens.” Aside from the attendant remarks 
that “Freedom's untidy, and free people are free to make mistakes,” CNN noted he may have 
foreseen and simply dismissed the issue as irrelevant:  “Looting, he added, was not 
uncommon for countries that experience significant social upheaval.”52 The indication is that 
he saw the police task as irrelevant to the military mission. 
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Yet we have significant training missions for Afghan and Iraqi police, undertaken by 

military forces as an approved exception to the constraint of the Foreign Assistance Act. The 
continued distance of military from police functions has significant repercussions, such as a 
recent “fratricidal” event in Afghanistan, in which US military forces and Afghan police fired 
on each other, ostensibly out of lack of awareness of each other’s identity.53 
 
 

SOLUTIONS 
 
 

If international outrage at the treatment of one segment of a populace by another leads to the 
deployment of a peacekeeping force and the force allows retribution, we either facilitate 
revenge (condemned under principles of international law) or we incur opprobrium for failure 
to accomplish the mission before us. That we should acknowledge the likelihood of a 
problem we nevertheless ignore should cause us to review our expectations. 
 

With regard to peacekeeping, the Swedish Commission on International Police Activities 
has looked at a set of tasks that relatively easily can be assigned to a specific domain and 
requirements that inhabit a “gray zone”—tasks for which it is not clear which agency should 
accomplish them.54 If a military force is the authority in an area of operations, it is 
responsible for public order. The established body of precedent in international law regarding 
occupations does not exempt a force from addressing public order if it decides not to deploy 
appropriate capabilities to address the issue.55 Since the issue is legal, there is wiggle room, 
which is tangential to our current topic. The essence remains that an intervening force must 
address public security.  

 
Examination of police functions in peacekeeping has yielded the concept of a deployment 

gap, i.e., a lag between calling for international police and actually deploying them. Given 
the need to address this sector, the deployment package must address the function. In the 
Baghdad Museum example, the period of time during which combat continues constitutes the 
limit of acceptable risk to the responsibility of safeguarding public property. Once the 
opponent’s resistance ceases, the responsibility arises for the friendly force. In a 
peacekeeping or stability operation, the function is inherent in the mission. Whether the 
function is fulfilled by military or civilian police will be situation dependant. Most likely, it 
will transition from one to another, thence to local control. 

 
If we plan for transition from police provided by the intervening military force to a local 

police establishment, we need to ensure interoperability between the two. Previous reviews of 
UN civil police have identified a frequent language gap: police recruited from various 
contributing nations did not share a lingua franca with the international force or with the 
country they were policing or monitoring. Devoting attention to communication through the 
local language also addresses the populace’s long-term perception of the intervention. By 
communicating in the local language, the intervener signals respect for the indigenous 
culture. Extending this courtesy to rule-of-law functions, it should manifest itself in an 
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approach to ameliorating the local justice condition by bringing the intervener’s values to the 
local environment as an improvement, not as an imperial imposition. 

 
The same may be said for efforts to protect indigenous patrimony. Looting is a crime 

often excused by the recognition that the looters are aggrieved at the power structure. When 
the conflict subsides, looting of national treasures will be remembered as a loss to the nation. 
The perpetrators may be individual criminals, but the failure to protect patrimony undermines 
the basis for long-term collaboration with the intervener. Destruction of cultural patrimony 
has a long history that reflects the disdain of one power for the society of another, one that is 
evident on all continents. In South Asia, for example, successive Hindu and Muslim powers 
destroyed the religious buildings of the other, replacing them with their own. The Muslim 
conquest of Constantinople converted Hagia Sophia into a mosque (and the Serbian attacks 
in Bosnia deliberately destroyed mosques). Iconoclasts derive their name from the 
destruction of religious images, which has been perpetrated both between practitioners of the 
same religion and in conflicts between religions. The German invasion of Russia has been 
well documented for its deliberate trashing of Slavic cultural patrimony. The chief rabbi of 
Israel was said to have suggested the destruction of the Dome of the Rock when Israel 
entered Jerusalem. The Taliban were excoriated for the deliberate destruction of the buddhas 
of Bamiyan. 

 
Patrimony extends from the visual arts to the literal ones, and conquerors have certainly 

been known to impose their language on those they have vanquished and to suppress the 
native language, to burn or pillage local libraries and archives, and to change or reorder 
toponyms (e.g., place and street names). To this day we see advocates of Welsh deface 
English road signs, a much longer-standing sign of assimilation than is evident in similar 
defacing of French road signs in German-speaking Belgium. These instances all amount to 
cultural conflict, from non-violent assertion to warfare, and the results will predictably 
impede attempts to reconcile belligerents. At various times and places, the subjugation or 
assimilation of conquered cultures was routine, so much so that the commonplace 
observation that Rome conquered Greece but was in turn conquered by Greek culture stands 
as notable in its reversal of typical patterns. Today the international community condemns 
such efforts as akin to, if not actual, genocide. Consequently the mere assertion that a 
belligerent is engaging in cultural warfare may be effective as an information weapon. 

 
 

CONCLUSION 
 
 

These examples illustrate a syndrome in military operations we may describe as “not my 
job,” a corollary response to the advice to “stay in your lane.” We encounter a similar excuse 
if the adversary is clever enough to avoid our strength. Then we call it “asymmetrical” in an 
attempt to explain our failure: We trained for a particular type of warfare but encountered 
something else; we need time to adjust. Future asymmetries have already been identified in 
the concept of hybrid conflict. If an adversary attacks our information infrastructure, our 
financial system, or our public health using some instrument other than organized military 
forces, we may be challenged to recognize the attack as such and devise an appropriate 
response.  
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Our strategy mentor wrote that “one does not start a war … without first telling oneself 

what one wants to achieve with and through it …” (my translation).56 Defenders should ask 
themselves “how far beyond ejection of the invader do I want to go?” and a statesman must 
ask what an intervention is to achieve. Clarity of purpose should lead to consideration of the 
means to apply and the constraints to impose. As we have seen in multiple recent challenges 
of peacekeeping, stabilization, and counterinsurgency, the means may include NGOs, 
development agencies, governance tutors (e.g., OSCE), police and interim legal systems, 
coalition military forces, and financial resources. The functions these agencies address are 
not their exclusive province, and the varying perspectives of, and interaction among, agencies 
strengthens the total response, improving international legitimacy and minimizing risks of 
negligence. The absence of such interaction narrows the responders’ perspective.  

 
Clausewitz would ask “what kind of war am I fighting?” For our purposes, we need to 

expand the question to “what sort of circumstance are we in?” The analysis requires inquiry 
into details rather than applying templates to existing categories of predefined challenges. 
The risk in the template model is that the responder—statesman, aid worker, commander—
becomes confined to familiar paradigms and fails to recognize differences from the model 
and changes in the current environment. Situational awareness is necessary for agility to 
respond to such changes, and the leader must continually assess the situation to detect the 
emergence of threats to the desired goal. For military leaders to rely on paradigms of major 
combat, stabilization, counterinsurgency, limited war, peacekeeping, and the like is to risk 
failure to recognize the devil in the details. 

 
Among his extensive writing, the long-serving chief of the then-Prussian General Staff, 

Helmut von Moltke reviewed his experience in the Six Weeks’ War and assailed the lack of 
coordination among the combined arms. In addition to criticizing the artillery and cavalry for 
failing to support the infantry, he found the general lack of coordinated effort would 
represent a significant vulnerability before a future enemy that might be more agile and 
stubborn than the Austrians were in 1866.57 In 1925, a US Army aviator, Major Horace 
Hickham suggested creation of a Department of Defense, “with a new race of commanders, 
officers skilled in the operation of armies, navies, and air forces as our generals now operate 
infantry, cavalry and artillery, with the necessary staff—nothing short of that will meet the 
situation.”58 As some have been teaching for years, today we recognize the interaction among 
military, economic, informational, and diplomatic power. But recognizing it conceptually and 
designing a structure to implement this insight remain far apart. Special operators have a 
history of using instruments other than military power to achieve their objectives, and current 
discussions anticipate the need for interagency assignments to be able to employ more 
effectively the expertise of diverse government agencies in achieving foreign policy goals. 
This approach entails career risks to the individual (the notion that one may be “too far from 
the flagpole” to achieve recognition and promotion) and the perception of “militarization.” 
The former risk is internal, the latter will require considerable dialog across societal 
constituencies. 

 

                                                        
56  Book 8, chapter 2: „Man fängt keinen Krieg an …, ohne sich zu sagen, was man mit und was man in 

demselben erreichen will …“ (694). The Howard-Paret translation reads more smoothly but diverges a bit 
far from Clausewitz’s original: “No one starts a war … without first being clear in his mind what he 
intends to achieve …” (579). 

57  Großer Generalstab, Moltkes Militärische Werke, II (Die Thätigkeit als Chef des Generalstabes der Armee 
im Frieden), Part 2 (Berlin: E. S. Mittler, 1900), 74–75. 

58  C. Kenneth Allard, Command, Control, and the Common Defense (New Haven: Yale UP, 1990), 93. 
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Finally, the statesman considering an intervention needs to look beyond immediate end-
state goals to project the future interaction among the players concerned. It is difficult enough 
to preserve yesterday’s friends as tomorrow’s allies. If it is too much to hope that yesterday’s 
enemy become tomorrow’s friend, we can at least expect to transform him into an economic 
partner, lest our victory be short-lived. Although Clausewitz started his analysis with the 
metaphor of a match between two fighters, the belligerents do not act only on each other. The 
result of inter-state relations always affects more than the two states involved. 


