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HANDLINGAR

The nature of war is itself to a large
extent dependent on how man
conceives it. War has many facets

and the various philosophies of war merely
reflect the fact that different thinkers have
highlighted different facets for attention.
Napoleon taught that the universal curren-
cy of politics is power and the ability to
wreck physical destruction. Clausewitz em-
bodied this lesson in unifying a philosophy
of politics, with a philosophy of war. In
Clausewitz’s realm the civil authority took
priority over the military, and the political
military discourse between the Prussian
Prince and his general determined the poli-
tical goal and the military strategy for its
achievement. The conduct of war, by both
Napoleon and Clausewitz, might involve
the people, however, the civil military de-
bate was exclusive. War had become state
centric, – and clearly defined as a political
activity, in which the only political military
discourse was restricted to the strategic
level.

The Changing Nature of War – New Wine in
Old Bottles – a New Paradigm or Paradigm
Shift?

There are two themes that run through
this paper, and both relate to the political
military discourse. First, that rather than
being an activity exclusive to the Prussian
Prince and his general, the political military
discourse now involves a much wider
range of stakeholders who operate from
the highest strategic to the lowest tactical
levels. Second, because the nature of
conflict resolution has become more
complex and political, it now embraces a
more eclectic mix of activities that range
from diplomatic conflict prevention
activities, through peace support opera-
tions to long term development strategies
and nation building. The military may not
only be required to fight wars but also to
engage in conflict prevention activities
and post conflict peace building and
development strategies. Such a wide range
of civil military interactions demands an
extended political military discourse and
would suggest the need for a new language
and logic to structure that discourse. The
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question that this paper poses is whether
this is pure Clausewitz, a paradigm shift or
a new paradigm altogether?

Cold War and Before
During the Cold War and before, the main
activity of the military was to exercise the
power of the state through the medium of
war or preparing for it. Engagements
elsewhere by the superpowers in the Third
World were shaped by the nature of the
threat they posed to one another, rather
than any humanitarian intent. Military
assistance generally was of a technocratic
nature and consisted of training support
and weapon supplies, rather than conflict
prevention strategies. From a western per-
spective, their surrogate regimes and their
armed forces, were supported as ‘fire walls’
against communist expansion, whether or
not their surrogates had an aspiration to-
wards democratic values. As a conse-
quence, many such state authorities and
their armed forces became bloated, corrupt
and unsustainable without external sup-
port. Apart from concerns over ethical
issues, this sort of engagement, with its
focus on war did not challenge the military
education of those officers who were en-
gaged in such assistance activities.

For those countries such as the Uni-
ted Kingdom and France, with a colonial
heritage, the main operational practice
during the Cold War was the management
of the withdrawal from Empire. This re-
quired the development of different doc-
trines and practice that were distinct from
traditional war-fighting. This was broadly
called counter-insurgency doctrine and in-

volved a combination of coercion and,
what became known as hearts and minds,
i.e. a combination of the carrot and the
stick.Counter-insurgency doctrine promot-
ed a long-term commitment and a robust
process that was designed to enforce
compliance in the absence of consent, and
then to turn compliance into consent and
then consent into active support. In the
Malaya campaign, 1948-54, this was
described as the ‘oil-slick’ approach,
which was the expansion of areas of con-
sent at the expense of areas of opposition.
The ‘hearts and minds’ campaign was a
responsibility the Army shared with the
colonial civil service. This was designed
not only to win short-term support but also
to support local capacity building and the
transfer of functions to the indigenous
authorities. Thus civil military interactions
were part of the daily routine. This was
achieved by the established of civil military
committees at all levels. These committees
included representatives from the army,
civil service, police and local indigenous
authorities, which took on more and more
authority as the transfer of authority,
progressed.

Elsewhere in the World, the UN was
developing its own responses to the post
conflict environment of inter-state wars,
and this was the genesis of peacekeeping
and justified the engagement of non-
aligned nations in international activities.
Peacekeeping and the exercise of con-
straint were far removed from the Clause-
witzean approach to the conduct of mili-
tary operations.



27

KUNGL KRIGSVETENSKAPSAKADEMIENS HANDLINGAR OCH TIDSKRIFT

Post Cold War – The Changing
Strategic Environment
The end of the Cold War and of the external
support to corrupt and incompetent regi-
mes lifted the lid on a variety of socio-
economic and ethnic, internal disputes
that had been simmering for decades.
Throughout South East Asia, the states
of the former Soviet Union, the Balkans,
and Africa, the exposure of these latent
disputes to the oxygen of liberal democ-
racy fuelled discontent, often beyond the
level that central governments could
manage. The consequential collapse of
central government authority is usually a
process that involves the collapse of the
rule of law, economic breakdown, involving
hyperinflation, a massive decline in natio-
nal productivity, the development of paral-
lel economies and ‘war lordism’, poverty
and human rights abuses. These political,
economic and social pressures together
tend to lead to a conflict for declining re-
sources, that all to often degenerates into
ethnic disputes. Ethnic disputes lead to
an escalating level of human rights abuses
that may culminate in ethnic cleansing and
even genocide and may also lead at some
stage to internal and cross-border mass
population movements.

Given the level of risk and suffering
to large populations, and the conse-
quences of regional destabilization, these
breakdowns in state function, beamed aro-
und the world for all to see, generate a
demand for rapid external intervention.
Larger and more complex civil military ope-
rations are now needed to address a wider

range of issues; initially to restore a level
of security in order to facilitate the deli-
very of aid so as to alleviate suffering, and
then in the longer term to support
development strategies. Such operations
inevitably involve a multinational military
force and a wide range of international,
national and non-government emergency
relief organisations and development
agencies. However, such interventions are
not an end in themselves, but should be
seen as the beginning of a process that,
whilst it may start with an emergency relief
phase designed to address the symptoms
of the crisis, must also include measures
to tackle the underlying causes of the pro-
blem. And this will require local capacity
building – nation building. If the Interna-
tional Community does not wish to remain
engaged forever in weak states, the de-
sired end-state of such a process can only
be the creation of a working state infra-
structure that is supported by all its citi-
zens, and which provides human security
and the opportunity for social and eco-
nomic development. It is the conceptual
framework of managing security and
development in transitional societies that
is the macro contextual theme of this paper.

The Inadequacy of Cold War
Doctrines and Philosophies
During the Cold War, the initial response
by the International Community into failing
or weak states involving sub-state actors,
wide scale human rights abuses and the
break down of law and order, was based
on the tried and tested peacekeeping ap-
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proach. Traditional peacekeeping had
been effective in the aftermath of inter-state
conflicts where the former warring parties
generally adhered to international humani-
tarian law and the Geneva Conventions.
However, in circumstances as occurred in
Somalia, Rwanda and the Balkans, where
sub-state actors learned to manipulate the
consent threshold to the disadvantage of
the peacekeepers, and the people the
peacekeepers were mandated to protect,
traditional peacekeeping doctrine became
over-stretched. The level of violence offe-
red by the Khmer Rouge to UNTAC, the
UN mission to Cambodia was probably the
culminating point for peacekeeping
doctrine. Attempts to expand traditional
peacekeeping doctrine such as ‘wider
peacekeeping’ and ‘second generation
peacekeeping’ stretched the concept as far
as it would permit in these non-consen-
sual environments. From that point on
interventions into countries, in which hu-
man rights abuses and the levels of
violence offered to peacekeeping forces
were high, demanded a more robust yet
constructive response than traditional
peacekeeping, but one less destructive
than traditional war-fighting.

Something had to be done and the
obvious answer, at least obvious to those
schooled in Clausewitzean philosophy
was to revert to what they had been trained
for, which was combat. This is essentially
what happened in Somalia. The targeting
of the Warlord Aideed, when a traditional
peacekeeping approach became over-
stretched, and the abandonment of any

pretext of impartiality led to a catastrophic
loss of consent that made the operational
area unmanageable. By abandoning
impartiality, UNOSOM II effectively
became a party to the conflict, thus ma-
king it almost impossible to carry out any
further sustained peacekeeping role. In
effect, the manner in which the stick was
applied negated any benefits that might
have been accrued by a share of the carrot.
With no clear doctrines that seemed
applicable, and faced with the apparent
option of either escalating the commitment
to a sustained war-fighting stage, or with
withdrawing, the UN and US eventually
withdrew. Unfortunately crossing the
”Mogadishu Line”, as General Sir Michael
Rose liked to call it, had a series of unfor-
tunate consequences apart from the
demise of the mission. After the experience
in Somalia, there was widespread concern
about force casualties and the so-called
”mission creep” syndrome that generated
reluctance to intervene elsewhere in the
world, in Rwanda in 1994 for example.
These concerns have not only limited the
effectiveness of US tactical actions
throughout its engagement in the Balkans,
but have also started to have a negative
impact upon the operational activities of
other western states. Risk taking and the
exercise of initiative are fundamental to
success in the conduct of all military ope-
rations, and any attempt to restrict those
skills will have dire consequences upon
military professionalism.

So it is reasonable to deduce that in
this new environment, pre-existing military
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doctrine for war fighting based upon the
European Westphalian state model and
Clausewitzean approach to military opera-
tions has been thoroughly challenged and
found wanting. The question of course is
why has it been found to be deficient, and
a key factor is the increased complexities
that I have already mentioned. The politi-
cal military discourse is no longer exclusive
of a few and limited to the strategic level.
There are three major implications of this.
First that the media can beam tactical
actions into national capitals and by short-
circuiting the normal chains of command
have a direct effect upon political decisions
and this encourages micro-management
and a compression of the traditional levels
of command. Second is the need to develop
mechanisms to coordinate the activities of
the multiplicity of deployed civilian
agencies each with their own functional
specializations and political agendas. And
third there is the need to develop a doc-
trinal approach to the belligerent parties
and indigenous population, many of whom
will be victims of abuse and not abusers,
that address these complex challenges in
an holistic way. Competition between the
military and civilian elements of a mission,
conflict with the belligerent parties and the
need to support friendly people and those
who are suffering in the mission area are
political realities that must be managed on
a daily basis and cannot be left to the Prince
and his general. In this new operational
environment, political considerations are
drawn down to the lowest tactical level and
cannot be left to strategic management

even should it be in support of political
goals. Hence the conception of the ”stra-
tegic corporal”, that suggests that even
very junior commanders will need to be
politically astute. The environment that
our junior commanders have to manage
today is generally more complex, not
necessarily more dangerous but certainly
more intellectually challenging than war.
While this low-level civil military inter-ac-
tion is not entirely new to those countries
familiar with counter-insurgency or peace-
keeping, even traditional peacekeeping,
there has been a rapid, and painful dis-
covery by those armies who apply a tradi-
tional Clausewitzean approach to these
new complex challenges that their tra-
ditional approaches simply do not work.
This may be to malign Clausewitz unfairly,
but it is notable that those countries whose
military forces give a pre-eminence to his
military philosophy, the USA, Germany and
Israel are the least comfortable in these
types of complex multifunctional opera-
tion.

So what was to be done? There was
considerable debate in academia in the
early to mid 1990s as to the utility of the
different approaches to these new chal-
lenges and without doubt that this aca-
demic engagement helped to shape the
thinking of those charged with developing
new doctrine. Institutions such as FOA (as
it was called then), SIPRI, NUPI and the
Centre for Defence Studies at Kings Col-
lege, all played a part. For a time peace-
keeping was an academic growth area and
we in the military were able to draw on that
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work. The British Army, having first tried
to stretch and widen traditional peace-
keeping doctrine eventually settled on an
approach that rested in the middle ground
and rather than being based upon the abso-
lute need for consent, was based upon the
promotion of consent, and the need to
remain impartial and not become a party to
the conflict. This might be described as
counter-insurgency doctrine but with UN
authority. The British Army decided to use
the term PSO (Peace-Support-Operation)
rather than PK (Peace-Keeping), in order
to demonstrate that they were promoting
a new response and one in which the
military was likely to play a supporting role
in a broader strategic scheme. Clausewitz
would at least have appreciated that. So
the need was for a doctrine designed to
allow the use of force in more than in self-
defence but in a manner that did not under-
mine, but supported any ongoing political
process, and ultimately that required the
consent and support of the indigenous
authorities and people; hence the need
overtime to promote consent. A doctrine
to win the peace not win the war! PSO
would therefore include elements of PK
and PE (Peace-enforcement), but PE in a
PSO context makes a clear demarcation
between the impartial use of force to ensure
compliance with a UN mandate and the
targeted use of force against a designated
party or enemy, such as the bombing
campaign against Serb forces in the Koso-
vo-war. The bombing campaign in Kosovo
may have been designed to change the
local correlation of forces and set the
conditions for a subsequent PSO, but of

itself, it was not a peace anything opera-
tion.

So the term PSO was decided upon to
clearly demonstrate the fact that these
kinds of peace operations were fundamen-
tally political affairs, in which the military
played a supporting role. The role of the
military, along with other members of the
international emergency response group,
being to contain and control the symptoms
of the crisis and to create a framework,
based upon the rule of law, in which the
political and developmental elements of
the mission could redress the underlying
causes of the crisis, and develop a coher-
ent and comprehensive peace building
strategy.

The intention of strengthening peace-
keeping was not to draw more resources
into PSO and away from development
strategies, as was suggested by some of
those countries dependent upon develop-
ment grants, quite the reverse. The aim was
to ensure that when the military did
deploy, it did so in the most cost effective
way to address these new complex chal-
lenges and that meant creating a self-
sustaining peace. If the exit strategy was
to be the creation of a self sustaining peace
that meant the military would have to first
create the level of security to allow the
delivery of humanitarian aid and then more
importantly to facilitate and if necessary
engage in development programmes.

If security is necessary for develop-
ment then the quicker and more effectively
the military can create a secure environ-
ment that guarantees human security, the
quicker military forces can withdraw.
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However, the concept of human security
embraces a wider range of issues than
military security and touches upon issues
such as justice, national unity and recon-
ciliation, education, health care and pover-
ty. These may not of themselves be issues
in which the military should engage, how-
ever, unless the indigenous security sec-
tor can provide national and human secu-
rity, development strategies are unlikely
to succeed, no matter how much money
the donors pour in by way of support to
the public sector. Capacity building and a
re-alignment of the indigenous security
sector from a war footing to a peace posture
may therefore be an essential element of
any country development strategy. And
this may require support from the interna-
tional community. This broader conception
of security to include human security, and
therefore the restoration of the rule of law,
may mean an extension of external military
support over time, but early capacity buil-
ding should ensure that the main
peacekeeping forces can start to withdraw
earlier, and with a greater confidence that
they will not have to return. The more ef-
fective the peacekeepers are at achieving
their objectives in Peace Support Opera-
tions the sooner can the operational main
effort be switched to peace building and
development strategies. This is, of course,
the answer to the exit strategy conundrum
that so fixates our political masters.

The converse was to deploy a weak
military force with only a limited mandate
and no intention to confront those
elements that opposed the mission. Such
half-hearted measures and/or a failure to

address the requirements of capacity buil-
ding inevitably have resulted in limited
progress. At best this will result in a stale-
mate that requires the continuing presence
of peacekeepers for many years, at vast
expense, and more importantly at the
expense of development strategies. Unfor-
tunately, this is all too frequently what
does happen: once the military force has
achieved its primary security objectives,
the international community fails to switch
the operational main effort from security
to development and the mission stagnates
– Bosnia!

The Exit Strategy
The solution to the exit strategy conund-
rum is to have a coherent entry strategy
and long-term mission plan that has a
strong peace-building element within it.
By peace building, I am not referring to
the deployment of lots of trauma counsel-
lors, although there may be a place for them
later in the peace and reconciliation pro-
cess, I am referring to the rebuilding of the
state infrastructure such that a country can
manage its own affairs without the present
of peacekeepers and emergency relief
agencies. In Kosovo and East Timor, the
International Community had to take on
the running of those states until an indi-
genous capacity could be constructed, al-
most from scratch. When General Jackson
first deployed into Kosovo, for a short
period of time he was, for want of a better
way of describing his position, the King
of Kosovo. This was partly defined in the
mandate but also by dint of circumstance.
Many of the executive functions of a work-
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ing independent state, both in Kosovo and
East Timor were quite simply not present,
which is hardly surprising in the circum-
stances. However, that has thrown up all
sorts of new challenges, not just in terms
of security but also in many other areas of
governance and state functions.

Brahimi Report
The Brahimi Report is the first serious
institutional attempt by the UN to address
the dynamic nature of peace operations,
since Agenda for Peace. I use the term
Peace Operations guardedly because the
term does seem to me to be mixed and
muddled with PK in the various UN reports.

If I could make a recommendation concer-
ning definitions it is that we use the term
PO as the over-arching term to cover the
activities of all UN departments and
agencies when engaged together, and
supposedly integrated on a mission, and
that PK should be used only to describe
those activities for which the DPKO (De-
partment of Peacekeeping Operations) has
responsibility; the military, police and in
the future mine action. The term PSO could
then be confined to those more robust
operations in which force may be used
impartially to enforce compliance, along
with other concurrent activities, designed
to turn opposition into compliance, compli-

”The King of Kosovo” Lieutenant General Sir Mike Jackson Commander of KFOR, September
1999
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ance into consent and consent into active
cooperation.

Many of the security conundrums
have been addressed in the Brahimi Rep-
ort: the requirement to deploy more police
more quickly to ensure that any rule of law
security vacuum is not filled by criminal
elements, international and otherwise, and
other elements determined to gain politi-
cal advantage by illegal violent means; the
need for judges and prosecutors; the need
for a working penal and customs services
and of course a code of law to form the
basis for the rule of law. All of these func-
tions need to be considered in the ope-
rational planning process and where they
do not exist they will need to be provided
for the host nation by the international
community; but only as an interim measure,
and until they can be rebuilt and in a man-
ner that is acceptable to the host nation.

By taking on these broader executive
functions, I do not believe we are promot-
ing nation building in a colonial sense but
creating the conditions in which we can
help the host nation with its own institu-
tion building such that it can create its own
self sustaining social and economic
development. By developing the most
cost-effective methodology for resolving
the challenges that confront us around the
World, we can better use our development
funds to redress the most prevalent pro-
blem confronting developing and some
developed nations, which is poverty.

Requirement for a Com-
prehensive Mission Plan
In the longer-term an approach to opera-

tions that includes military forces and
civilian agencies and organisations should
perhaps try to place all military and civilian
activities in the same strategic context –
that is there should be one political mis-
sion plan that coordinates the activities of
all elements of the international response
group and at all levels not just the strate-
gic. If the aim of an operation is to transition
from a state of war to one of self-sustaining
peace, it behoves all external actors to build
the indigenous capacity to manage their
own affairs, and for those external actors
from the emergency response community,
which includes the main military force, to
redress the symptoms of the crisis and to
create the conditions in which development
programs can flourish. Success therefore,
requires the identification of where and
how military, civilian and indigenous tasks
overlap such that responsibilities can be
handed on from agency to agency in a
coherent manner. An understanding of
this process could, and perhaps should,
form the basis of a fully integrated strate-
gic doctrinal statement and guide. But
there are few civilian agencies, other than
academic institutions that have the capa-
city or operational experience to develop
such a doctrine. However, attempts to
develop a common understanding of the
challenges of creating an agreed strategic
context and a delineation of responsi-
bilities and desired co-ordination mechan-
ism could only be helpful. What this is
suggesting is that the way-ahead is not to
overly concentrate on the development of
a new doctrine for civil military relations,
but to focus further down the road and
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more holistically on the development of a
new logic and language that can be shared
by both military and civilian actors alike.
What is needed is a fully integrated civil-
military doctrine for operations that
embraces all activities rather than just the
mechanisms for co-operation.

Security Sector Reform
I have already spoken at some length
about the need to take a long-term view
and the need to have a conception of a
peace operation as a complex process that
in its later stages focuses on rebuilding a
state’s capacity to manage its own affairs
without the presence of peacekeepers and
vast numbers of NGOs (Non Governmental
Organizations). What I want to do now is
to discuss the work that I am currently
involved in, which is generally referred to
as Security Sector Reform. This is a con-
ception that originated within the develop-
ment community, and which has been
actively promoted by the UK’s Secretary
of State for Development, Clare Short. As
it was first conceived by the development
community, security sector reform related
almost exclusively to matters of govern-
ance and dealt with issues such as accoun-
tability, parliamentary oversight, and
budgetary transparency within the secur-
ity sector. The view was that the military
were part of the problem and needed re-
forming.

When I joined the DfID (Department
for International Development) funded SSR
(Security Sector Reform) team at Kings, I
took an instant dislike to the term Security
Sector Reform, which I considered patroni-

sing, pejorative and potentially counter-
productive. In most failed states the
distinction between the regular military
and armed civilian militia was being blurred
by some in the relief and development
communities to reinforce a common and
inherent anti-military prejudice. There is
no institutional or cultural reason why the
military should be any more corrupt and
inept than the rest of the public sector.
Even though, I acknowledge the old adage
that power corrupts and the military gene-
rally had a major share in the monopoly of
power and therefore should be addressed
as a matter of priority. Security should come
before development but not absolute
security, as there is no such thing. In addi-
tion, if security is necessary for sustain-
able development, which of course it is, it
seemed to me that we needed to make the
military and the rest of the security sector,
part of the solution and no longer part of
the problem. We needed to persuade them
to become responsible servants of the state
and not therefore to alienate them with lots
of patronising and externally imposed re-
form measures. In addition, it seemed to
me that by enhancing the professional
competence of the security sector to
conduct its legitimate functions would
facilitate the exit strategy for the peace-
keepers. From my peacekeeping per-
spective, this seemed an excellent idea.

At this stage just a word on defini-
tions, when I refer to the security sector I
refer not just to the military, police, customs
services and judiciary processes but also
to those civilian oversight elements within
the executive and legislature that may be
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constitutionally involved. And when I refer
to security I am not doing so in the tradi-
tional sense that only requires a defence
and foreign policy response, when I refer
to security I include human security and
such issues as the threat from HIV/Aids, a
failure to address the needs of reconcili-
ation and most significantly poverty.

In summary what I am proposing is
the urgent requirement to develop a com-
prehensive long-term strategic approach,
and a new shared and common logic and
language to these new complex challenges.
And that to do so requires an approach,
which draws down political considerations
to the lowest tactical level and acknow-
ledges that there will be a requirement for
the military to remain engaged in new tasks
such as capacity building in the indig-
enous security sector for longer than initial-
ly envisaged. The main military force may
depart as soon as its prime security func-
tion is complete however, military specia-
lists will remain in country alongside other
development specialists until an effective
security sector is operating efficiently.
Thus in addition to mastering the dis-
course with the humanitarian relief com-
munity the military must now also address
the concerns of the development com-

munity and all in a holistic political con-
text.

When I used to write doctrine I used
to enjoy stating that all doctrine must be
dynamic and that was accepted by most
military audiences. Well that is certainly
still true. The paradigm is still expanding
in terms of the number of actors it needs
to include, and the number of processes it
needs to embrace. My government likes
to bang on about ‘joined-up government’
but it is no good being joined up and coor-
dinated unless there is coherence to what
we do.

Whether this is anything new, a para-
digm shift or a new paradigm is a question
for considerable academic debate, but a
debate in which practitioners should also
be engaged as it will directly affect military
education. To accomplish these multiple
tasks, it is necessary to continually moni-
tor the education that we give our com-
manders, because as the operational para-
digm continually expands so must our
military education. If we do teach our ju-
nior commanders to master their political
environment, our political masters will be
tempted to reach down and micro-mana-
gement the situation for us.


