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CHAPTER 1

INTRODUCTION

Joseph R. Cerami

The dominant trend within universities and think tanks is toward ever-narrowing specializa-
tion: a higher premium is placed on functioning deeply within a single field than broadly across
several. And yet without some awareness of the whole—without some sense of how means con-
verge to accomplish or to frustrate ends—there can be no strategy. And without strategy there is
only drift.

Paul Kennedy and
John Lewis Gaddis
Yale University

Advice to strategists comes in many forms. Kennedy and Gaddis’s thoughts expressed
above are representative of most scholars, statesmen, and generals—strategy is a critical
subject for senior leaders. George Marshall expressed concerns, late in his distinguished
career, that as a statesman he had to learn a “whole new set of skills.” Theater strategists, like
Field Marshall Slim, have written that senior leaders must learn how to “think big.”
Important books on the subject stress an in depth knowledge of history, economics, politics,
geography, culture, and so on. For a concept that remains hard to define, the study of strategy
remains a complex subject of lifelong learning for scholars, statesmen, and soldiers alike.

For more than three decades the Army War College (AWC) Department of National
Security and Strategy has faced the challenge of educating future strategic leaders on the
subject of National Security, or Grand Strategy. Fitting at the top of an officer's or
government official's career-long, professional development program, the challenge has been
to design a course on strategy that incorporates its many facets, in a short period of time, all
within the one-year, senior service college curriculum. To do this, a conceptual approach has
provided the framework to think about strategy formulation. The purpose of this volume is to
present the Army War College’s strategy formulation model to students and practitioners.
This book serves as a guide to one method for the formulation, analysis and study of
strategy—an approach which we have found to be useful in providing generations of
strategists with the conceptual tools to think systematically, strategically, critically,
creatively and big. Balancing what is described in the following chapters as ends, ways, and
means—remains at the core of the Army War College’s approach to national security and
military strategy and strategy formulation.

Each of the following chapters highlights a major concept used in our strategy formulation
model. All of the authors have been on the faculty at one of the nation’s armed forces, senior
service colleges. They have structured their essays to focus on concepts that have been
developed, debated, and tested for use in small group seminars, in an adult learning
environment. The majority of these chapters have been used effectively as required readings



for the core strategy course. Several have been written especially for this book, to fill in some
of the gaps for explaining the strategy making process. The authors are drawn from several
academic fields, including international relations, government, public policy and, of course,
history. Several have also had high-level experience working as strategists at the White
House, in the Pentagon, and in joint and multinational, theater headquarters. The combined
effect is a book that is academic in its focus on concepts and theoretical approaches, yet
practical in the sense of being intended as a working guide for strategists. Each chapter also
serves as material to guide seminar discussion, to focus debate, and to define what we believe
are the key concepts in the study and formulation of strategy. While the strategic
environment is dynamic and complex, our experience has been that these concepts are a most
useful foundation for practitioners and scholars of national security strategy and defense

policy.

CHAPTER 2: APRIMER IN STRATEGY DEVELOPMENT—
ROBERT H. DORFF.

In this chapter, Robert Dorff presents the core of the strategy formulation model, what we
call the “ends, ways, and means” of strategy. Grand strategy and national security strategy
are defined. Key concepts for the study of strategy are introduced, including brief discussions
of foundation concepts, such as, values, interests, threats, challenges, national security
strategy and risk assessments. The chapter ends with a comparison of current, alternative
approaches for U.S. national security strategy. The concepts and themes introduced in
Chapter 2 are developed in greater depth in the remainder of the book.

CHAPTER 3: ETHICAL ISSUES IN WAR: AN OVERVIEW—
MARTIN L. COOK.

Martin Cook’s essay provides background on the limits, constraints, and criteria that have
evolved regarding the use of violence by states and societies. Chapter 3 includes a review of
justwar thinking and the general history of Western legal and ethical thought. Cook notes the
open questions regarding cultural diversity, especially in what many call the age of
globalization. How Western thought converges and diverges from other cultural and ethical
traditions, customs and laws should be an important area for seminar discussions and future
research. This Chapter includes the just war framework and criteria, and highlights the
importance of developing a strategist’'s understanding of the moral structure of just decisions
in going to war, as well as just conduct in war.

CHAPTER 4: SOME BASIC CONCEPTS AND APPROACHES TO THE
STUDY OF INTERNATIONAL POLITICS—ROBERT H. DORFF.

In Chapter 4, Robert Dorff introduces the essential concepts used by international
relations scholars to help understand, analyze and explain state behavior. His primary focus



Is on the nation-state and how perceptions of values and interests influence their behavior in
the international environment. The chapter’s main focus is on describing and expanding
Waltz's three levels of analysis—the system, the state, and the individual. The reader also is
introduced to realist and idealist worldviews, and related concepts involving neorealism,
anarchy, the security dilemma, balance of power, Wilsonianism, and international
institutionalism. Other key foundation concepts the chapter addresses include, sovereignty,
nationalism, and inter and nongovernmental organizations. Dorff stresses the importance of
integrating the levels of analysis in strategic thinking. He also emphasizes the importance of
understanding the competing views and assumptions used when explaining nation state
behavior. The notion of how the concept of national interest serves to shape international
relations and security is introduced in Chapter 4, and expanded in much greater depth in
Chapters 5 and 6.

CHAPTER 5: THE PERSISTENCE OF CREDIBILITY: INTERESTS,
THREATS AND PLANNING FOR THE USE OF AMERICAN MILITARY
POWER—DAVID JABLONSKY.

David Jablonsky presents the first of two chapters on the concept of national interest.
Jablonsky’s realist perspective emphasizes the link between interests and credibility, which
he defines as a combination of both influence and will. This chapter introduces a framework
for analyzing national interests in terms of two dimensions—categories and intensity.
Categories of national interests include physical security, economic prosperity, values, and
world order. He subdivides the concept of intensity of national interests into vital, important
and peripheral. Jablonsky illustrates how using these two dimensions assists strategists in
analyzing the national interest and developing national priorities. Chapter 5 also reviews the
connections between national interest and the use of force. The Weinberger Doctrine is
presented and compared with the succeeding debates about gray area challenges, as well as
humanitarian values and interests. Jablonsky views the national interest as the key concept
for prioritizing national security policy and maintaining long term consistency and clarity.
Chapter 6 presents a different view.

CHAPTER 6: NATIONAL INTEREST: FROM ABSTRACTION TO
STRATEGY—MICHAEL G. ROSKIN.

In Chapter 6, Michael Roskin stresses the difficulty of turning national interest into a
working strategy. He writes of the strategist’'s problems for using national interest to achieve
an undistorted clarity, or provide the ability to anticipate the 2d and 3d order effects of policy
options and decisions. Instead, Roskin sees national interest as a conceptual device most
useful for defining arguments limiting the number of crusades a nation should engage in.
Roskin reviews the concept in terms of the philosophies of Machiavelli and Clausewitz. He
then briefly traces the American interpretations, starting with George Washington and the
founding fathers, through Woodrow Wilson's legal-idealistic approach. He then writes of the
shift in thinking among international relations experts in the 1930s, with the introduction of



the Realist School, spearheaded by Hans Morgenthau. Roskin provides a taxonomy for
categorizing national interests in terms of importance, duration, specificity and
compatibility. For Roskin, the primary challenge for strategists is in finding where different
nations’ interests are in competition and where they are complementary. Roskin also points
out what he calls the warping effects on using national interest for strategy formulation. He
includes ideology, global systemic effects, public and elite convictions, mass media, and
bureaucratic policy inertia. These barriers, or constraints, are significant when attempting
innovative and radical approaches. Finally, Roskin concludes that the concept of national
interest is most useful for training analysts in asking good questions. Questions that are
necessary for strategists to focus on the use and limits of power, the true intensity of interests,
the will to use power, as well as the flexibility for maneuver and compromise. The comparison
of the Jablonsky and Roskin essays should provide ample room for seminar discussions about
the utility and problems of using the concept of national interest in strategy formulation.

CHAPTER 7: REGIONAL STUDIES AND GLOBAL STRATEGY—
R. CRAIG NATION.

Craig Nation writes of the importance of the New Regionalism in strategic studies. In
Chapter 7, Nation argues that the emergence of regional issues have redefined the security
environment of the 21st Century. This new configuration of global power requires strategists
who have a more sophisticated understanding of regional and national political, social, and
cultural processes. The challenge for strategists is to integrate regional perspectives, with a
sensitivity to regional and national dynamics; including geographic, social, cultural and
religious, as well as military dimensions. Nation describes the ways that regional affairs
condition the global security agenda and channel and constrain U.S. priorities that affect the
contours of world order. Four reasons he cites include regional sources of instability and
conflict; geopolitics; cultural dimensions of warfare; and regional alliances and associations.
Chapter 7 discusses Samuel Huntington’s clash of civilizations thesis, and the writings on
geopolitics by Mackinder, Mahan, and Spykman. Regarding the military dimension of
strategy, Nation writes about the issues surrounding rogue and failed states, civil wars, and
complex and small-scale contingencies. Chapter 7 emphasizes the significance of the Army
War College’s core course on Regional Strategic Appraisals, and the importance of a New
Regionalism in balancing a global approach to international strategic studies.

CHAPTER 8: NATIONAL POWER—DAVID JABLONSKY.

Strategist’s understanding of the elements and instruments of national power are key to
strategy formulation. David Jablonsky’s chapter takes the reader back to Thomas Hobbes
and the Realist’s School of international relations—the primacy of self-help in an anarchic
international system. Key to Jablonsky’s treatment is an appreciation for the
multidimensional nature of the elements of power. In this chapter the author emphasizes the
dynamic, situational and relational aspects of power with respect to the interactions of state
and nonstate actors. Jablonsky discusses both the natural and social determinants of power.
Natural determinants include geography, resources and population. The social determinants



include the states’ economic, political, military, psychosocial, and information systems. He
discusses emerging trends and their potential impact for U.S. defense and foreign policy
regarding the growing complexity of power relations among nation-states and international
actors. The author is careful to point out that strategy formulation remains more art than
science and he highlights the importance of qualitative factors in strategy formulation. These
include the importance of subjective perceptions of national power, purpose, and will.
Jablonsky also provides a framework for gain and risk assessments. Focusing on the elements
and instruments of national power provides a conceptual tool for linking means, ways and
ends—an essential link in the strategy formulation process. In sum, national power is the
concept that helps define the instruments used by a variety of government organizations to
achieve the national interest, as derived from national values. Jablonsky concludes by noting
how a deep understanding of the complexity of national power helps teach flexible thinking,
which he calls the sine qua non for strategists.

CHAPTER 9: NATIONAL SECURITY AND THE INTERAGENCY
PROCESS: FORWARD INTO THE 21ST CENTURY—
GABRIEL MARCELLA.

Gabriel Marcella describes the complexity of governmental policymaking in Chapter 9.
Marcella defines the interagency process as the use of all of the nation’s instruments of power,
as coordinated by the national security staffs of a variety of government agencies, into a
coherent and effective national security policy. The challenge for strategists is to insure the
intellectual integration of the nation’s power to achieve a unity of effort within the U.S.
government. Marcella discusses the history of the U.S. government’s efforts at achieving
what is called purposeful adaptation, in the Post World War Il era. He reviews the foundation
of the National Security Council (NSC), as legislated by the National Security Act of 1947.
The chapter describes the NSC policymaking structure of principals and deputies
committees, and interagency working groups. The chapter also examines the presidential
policy and decision directive processes. Included is a section comparing the various cultures
that stereotype the perceived differences in organizational and individual behaviors. Key for
strategists is developing an appreciation for the fact that no one agency resolves any issue in
today’s complex security environment. Marcella also examines the interagency process at the
operational level, including the roles and functions of the ambassadors, the embassy country
team, and the regional military commanders. For students of national security policymaking,
Marcella stresses the importance of the interagency process, as well as the growing
significance of multinational coalitions. The strategist’s skill sets for facing the challenges of
the 21st Century should include an appreciation of working effectively in international
diplomacy and negotiations, as well as within the domestic, interagency process of
governmental networks and bureaucracy.



CHAPTER 10: THE NATIONAL SECURITY STRATEGY: DOCUMENTING
STRATEGIC VISION—DON SNIDER AND JOHN A. NAGL.

Former NSC staffer, Don Snider, and co-author, John Nagl, provide an in-depth analysis
of the product that, since 1987, has been the official, presidential document for defining U.S.
national security strategy. The authors describe the Goldwater-Nichols Department of
Defense Reorganization Act of 1986, and the congressional requirement for awritten national
security, or grand strategy. Snider and Nagl agree with previous authors on the utility of
grand strategy—to coherently integrate all the resources of national power for mid and long
term strategy to define and further U.S. national interests. In addition, they address the
political context of defense reform and the problems of executive and legislative branch
cooperation, especially in periods of gridlock and adversarial politics. Nevertheless, National
Security Strategies have been written and published and viewed as authoritative statements
of the nation’s grand strategy. The authors point out the documents five key purposes to
communicate the President’s strategic vision to Congress; to key constituents; to foreign and
domestic audiences; to solidify an intergovernmental consensus on foreign and defense policy;
and to contribute substance in the administration’s overall agenda. Chapter 10 briefly
reviews the major attributes and shifts in the NSS documents from 1987 to the current
version, spanning the Reagan, Bush and Clinton presidencies. Snider and Nagl note the
simple elegance of the three overriding goals for national security strategy during the Clinton
era—enhancing security, promoting prosperity and promoting democracy. Chapter 10 ends
with a brief discussion of the remaining debates regarding the utility of the NSS documents.
Remaining issues include the difficulties of developing grand strategy in light of divided
government, and the lack of an executive branch organization for conducting long range
planning in a substantive, systematic manner. They also note the tendency for national level
strategists to focus on crisis management and near term policy development and
implementation. Given the complexity of the interagency process as described in the previous
chapter, Snider and Nagl have presented strategists with significant challenges. These
include developing and maintaining an overarching strategy and strategic vision to provide
an azimuth and prevent the drift that concerns Kennedy and Gaddis. This is of course more
difficult when engaged in day to day operations that in effect serve to shape the current and
future security environments. The additional problem of developing an organizational
capacity for grand strategy and long-range planning remains to be solved.

CHAPTER 11: WHY IS STRATEGY DIFFICULT? —DAVID JABLONSKY.

In Chapter 11, Jablonsky explores the important question of why strategy remains the
most difficult of all. Here he develops the idea of strategy as an art, a creative activity. Several
key concepts are introduced. One is the policy continuum, as the relationship of policy,
strategy and tactics. Another is the modern era’s notion of grand strategy as a nation’s
balancing of ends-ways-means in the complex construct represented as including vertical
(strategic, operational and tactical) and horizontal (economic, psychological, political and
military) dimensions. In this section, Jablonsky further discusses Clausewitz’s prescription,
that war is a continuation of politics with the addition of other means. Clausewitz’s
remarkable trinity, which has evolved into an American Trinitarian approach (including the



army, the government and the people), is also introduced. Jablonsky’s historical review
includes the impact of the Industrial and French Revolutions, and how the transformations of
technology and politics forever changed the modern conception of national security and
military strategy. Chapter 11 provides essential background reading for current discussions
regarding the Revolution in Military Affairs, the influence of Information Age technology,
and ongoing efforts at military transformation and innovation.

CHAPTER 12: FORCE PLANNING AND U.S. DEFENSE POLICY—
JOHN F. TROXELL.

The examination of military strategy continues in Chapter 12. John F. Troxell focuses
more directly on the subjects of defense policy and strategy, and military force planning.
Force planning is defined as determining the force structure of the right size and composition
to achieve a nation’s security goals. Troxell prescribes key tasks for force planners in
recommending how much force structure, how much risk to accept, how to posture the force,
and how to defend their recommendations to the Congress and public. Chapter 12 includes an
in depth discussion of the two dominant force planning methods—threat-based and
capability-based concepts. Troxell reviews defense policy from the Truman through the
Clinton Administrations and recounts the complexities of reconciling force structure with the
defense policies and national security strategies of each period. Readers will find useful
summaries of defense policy in the Cold War era. Troxell also examines post-Cold War
defense policy and program reviews as well as the debates about the two major theater of war
force planning requirements. The chapter ends with an important model for dynamic force
planning that integrates both the threat and capability based approaches.

CHAPTER 13: TOWARD AN UNDERSTANDING OF MILITARY
STRATEGY—ARTHUR F. LYKKE, JR.

Arthur F. Lykke, Jr., the father of the Army War College’s ends, ways, and means strategy
models, served on the AWC faculty for more than 20 years. It is no exaggeration to say that the
simple elegance of his model, as expressed in this brief essay, influenced generations of
strategic thinkers. The importance of the Lykke model became legendary among graduates in
senior positions in the U.S. armed forces, as well as with the AWC’s distinguished
International Fellows, many of whom went on to lead their nation’s military establishments.
In Chapter 13 we have reproduced the Lykke article that simply lays out the ends, ways,
means model of strategy. Lykke applies it to the subject of military strategy, while pointing
out the model's utility for any and all kinds of strategies. The analysis of ends (or the
objectives), ways (or courses of action), and means (or resources) is a concept useful at the
strategic, operational and tactical levels of war. Important for strategists is Lykke’s emphasis
on the objective in strategy, and the distinction between political and military objectives.
Central to the U.S. tradition of civil-military relations is Lykke’s repetition of a familiar
Clausewitzian concept—that policy drives strategy and that the political objectives must
come first. The critical task then for military strategists is to understand the political
objective and derive the military objectives, courses of action, and resources that provide the



military instrument, in conjunction with the other instruments of national power, as the
means to achieve political ends. This simple construct is most complex when put into practice.
We believe that mastering ends, ways, and means remains at the heart of strategy. Lykke
encourages strategists to think long and hard about balancing ends, ways, and means as the
core concept for strategy formulation.

CHAPTER 14: STRATEGIC RISK—JAMES F. HOLCOMB, JR.

In Chapter 14, James Holcomb discusses a variety of aspects of the subject of strategic
risk. Holcomb provides a review of risk as covered by several important modern strategists,
including Liddell-Hart, Beaufre, Eccles, Wylie and Allison, as well as in chapters in this book
by Lykke and Jablonsky. He also links the topic to foundational concepts on uncertainty,
chance and genius, as found in Clausewitz’'s writing. Chapter 14 reviews several frameworks
for risk assessment and management and includes a section from Neuchterlein’s approach to
assessing values and cost-risk factors in determining national interests. Included are
sections on the CIA’s suggested framework, and the Joint Chiefs of Staff readiness reporting
system. Holcomb concludes with a brief case study on risk assessment, as applied to an
analysis of the Kosovo bombing campaign. In the final analysis, risk assessment returns the
reader to the beginning of this book, and to the fundamental strategic calculations regarding
values, national interests, political and military objectives and, of course, ends, ways, and
means.

CHAPTER 15: STRATEGIC ART: THE NEW DISCIPLINE FOR 21st
CENTURY LEADERS—RICHARD A. CHILCOAT.

The final chapter provides a capstone for this guide and addresses the importance of
educating individual strategists. Chilcoat’s chapter is a call for strategic thinkers to develop
an approach to strategic art rivaling the mid-1980s development of operational art. By this
point the reader will be familiar with the framework used to define the strategic art—as the
skillful formulation, coordination, and application of ends, ways, and means to promote and
defend the national interests. The chapter addresses individual professional development
and the importance of educating senior leaders for three interrelated roles—as strategic
leaders, practitioners and theorists. The complex challenges facing post Cold War strategists
are evaluated in light of the required skills, knowledge and abilities, as described in case
studies contrasting the conventional Persian Gulf War with unconventional peace operations
in Bosnia. Chilcoat concludes by pointing out three trends that face strategists in the new
global era. These are first, an understanding of adult learning; second, appreciating the
utilization of technology; and third, expanding conceptual horizons. Chilcoat also addresses
the importance of civil-military relations, as well as the difficulty of wargaming and
simulating the political-military environment of today’s shifting strategic landscape.
Chapter 15 provides important ideas and poses significant questions for those engaged in
security studies, and especially those engaged in the professional development of strategic
leaders at all levels of the armed forces.



APPENDIX I: GUIDELINES FOR STRATEGY.

Appendix | is copied from the AWC's core strategy course directive. In the appendix the
reader will find an outline of the strategy formulation model and working definitions.
Definitions are presented for ease of reference on the key concepts of national values, national
Interests, strategic appraisals, national policy, national strategy, military strategy, and risk
assessment. Naturally, for an in-depth discussion of the concepts the reader is referred to the
appropriate chapters.

APPENDIX Il: U.S. NATIONAL SECURITY AND MILITARY STRATEGY:
A BIBLIOGRAPHY—JANE GIBISH.

A bibliography for strategists is provided in Appendix Il. Jane Gibish, of the Army War
College Library, compiled this bibliography. The list includes both classic and current works.
The editors of this volume want to express their sincere thanks to the AWC Library staff,
under the leadership of Mr. Bohdan Kohutiak. The AWC Library remains a cornerstone for
the research into the study of national security strategy at Carlisle Barracks.

The editors and authors acknowledge that this book is not a complete coverage of all of the
subject matter related to the study of strategy. In fact, the treatment of strategy formulation
found here is only one aspect of the AWC'’s intensive, two-month, core strategy course. For
those involved in designing courses on grand strategy, the importance of including history
and case studies cannot be overstated. It is also not possible to develop an in-depth
appreciation for strategy without studying the material found in the other two AWC core
courses. These courses cover the equally complex subjects of Strategic Leadership and
Management, and Military Planning and Operations. Of course, our parochial view is that
strategy is most important and must come first. So, consider this volume a starting point, as
well as a reference book. The U.S. Army War College’s Guide to Strategy asks that the reader,
as student, engage in the strategic thought process. The simple intent of this book is to
contribute to your understanding of our approach to strategy formulation. If it helps you
think conceptually, analytically, critically and creatively about the important issues
surrounding national security, or grand strategy, then so much the better for the theory and
practice of strategy. The ultimate measure of success of this book is in its utility for civilian
and military strategists—those engaged in the challenge of working day-to-day policy issues,
while keeping one eye on the evolving strategic landscape, and the other on defending and
promoting the nation’s security values and interests for the mid and long term.



CHAPTER 2

A PRIMER IN STRATEGY DEVELOPMENT

Robert H. Dorff

THE STRATEGY FRAMEWORK.

One of the key elements in teaching strategy at the United States Army War College is the
strategy framework. Conceptually, we define strategy as the relationship among ends, ways,
and means. Ends are the objectives or goals sought. Means are the resources available to
pursue the objectives. And Ways or methods are how one organizes and applies the resources.
Each of these components suggests a related question. What do we want to pursue (ends)?
With what (means)? How (ways)? This very simple framework is useful in a variety of
applications. Consider a common example drawn from the world of sports. In a basketball
game, most teams begin a game with a straightforward objective of winning. We assume for
the sake of simplifying the argument that both teams are relatively evenly matched and that
both enter the game with the objective of winning. Obwously both teams have resources that
consist first and foremost of the players on their respective rosters. Characteristics of those
players provide additional dimensions of the resources available in the play of the game (e.qg.,
speed, height, quickness, etc.). Rules of the game provide not only the context within which
the game is played but also additional resources that the coaches can use. For example, the
shot clock is not just a rule governing how long a team can hold the ball before taklng ashot; it
Is also something a coach can use to increase one team'’s advantage over the other.” Most rules
affect the choices coaches have as to how they use their resources. Essentially, a team
achieves its objective of winning the game by outscoring the opponent. They can accomplish
this with a strategy that employs both offensive (how your team will score) and defensive (how
you prevent the other team from scoring) “ways” or “methods.” Successful “strategic” coaches
figure out ways to employ their means more effectively than their opposing coaches, thereby
achieving their objective more frequently. (Of course, successful coaches also recruit better
“means” than their opponents.) We can see that the choices a coach makes all relate back to
decisions about how to employ the means in pursuit of the objective. The coach who is a
strategic thinker is planning and the team is executing a strategy.

GRAND STRATEGY.

Countries employ strategies much as basketball teams do. However, the nature of the
game and the elements of strategy are considerably more complex than in the game of
basketball. And of course, the stakes of the game are considerably higher, thereby making the
risk of failure much greater (a country losing its sovereignty as opposed to a team losing a
game). Nonetheless, the basic framework remains the same. We want to consider what
objectives a country decides to pursue, with what resources, and how.
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When we talk about the strategy a country employs in pursuit of its interests, we usually
use terms such as National Strategy, National Security Strategy, or Grand Strategy. We use
the latter term in this chapter to denote a country’s broadest approach to the pursuit of its
national objectives in the international system. At times it appears that all three terms are
essentially synonymous, and it is not really necessary to spend time trying to define them
here.” The essential pointis that a country adopts objectives based on its interests and values
and how they are affected, threatened, or challenged in the international system. The means
It possesses to pursue those objectives fall into three or four (depending on how one
conceptualizes them) broad categories of national power, which we call “instrumfnts of
national power.” They are political/diplomatic, economic, military, and informational. How a
country marshals and applies those instruments of national power constitute the “ways” of its
grand strategy.  One of our goals in this book is to provide a framework that the reader can
use in analyzing and assessing the ways in which the United States is protecting and
promoting its interests in the post-Cold War world. Such an analysis must begin with an
assessment of U.S. grand strategy.

The Cold War provides an excellent example of how the strategy framework can be used to
describe and subsequently analyze a country’s grand strategy. We examine it from the
perspective of the United States. The grand strategy of the United States during the Cold War
was containment, a name that derived from the core objective of that strategy which was to
contain communism, or prevent the further spread of Soviet communism and its influence.
The early stages of the Cold War saw the strategy develop along the lines suggested by George
Kennan in his now famous “long telegram” from Moscow. Kennan wrote: “The main element
of any United States policy toward the Soviet Union must be that of a Iong-term, patient but
firm and vigilant containment of Russian expansive tendencies . . .” According to his
assessment, there was both an offensive and defensive component to the strategy. The
defensive objective was to hold back the political, economic and military influence and
physical presence of the USSR. The offensive objective, somewhat overlooked in conventional
analyses of United States Cold War policy, was the promotion of stable democracies and
market economies; healthy market democracies would deprive the Soviets of fertile ground in
which to sow the seeds of their revolutionary ideology.

Although a detailed analysis of containment is beyond the scope of what we want to
accomplish here, it is useful to illustrate how the United States implemented its strategy of
containment. The overall objective, of course, was to contain communism. The means
consisted of the economic, military, and political/diplomatic instruments of power. On the
economic side, the Marshall Plan provides the best example of how the United States used its
considerable economic power in support of the strategy. The Marshall Plan, by infusing large
amounts of United States capital into the devastated West European economies, would help
restore their economic vitality. This would then remove one of the potential sources of appeal
for communist ideology (the physical dislocations and psychological pressures people feel
when they have no apparent economic sources of survival). The Marshall Plan is therefore one
example of a “way” in which the United States applied the economic “means” in pursuit of its
overall strategic objective.
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The North Atlantic Treaty Organization (NATO) provides an excellent illustration of how
the United States employed the military instrument of national power as part of its overall
grand strategy. This military alliance was primarily a collective defense organization in
which the United States provided the vast muscle of its military might to insu;e the West
Europeans that the Soviet military could not threaten their physical security. Unable to
marshal much in the way of their own military power, most of which had been either
destroyed or exhausted in the war, the West Europeans were encouraged to rely on the
capabilities of the United States. This was especially true of the United States nuclear
umbrella, which was to take shape particularly in the 1950s as the Cold War unfolded. So
NATO serves as an example of a “way” in which the United States applied the military
“means” in pursuit of its overall strategic objective.

Finally, the United States used its considerable political/diplomatic power by initially
declaring and then implementing the Truman Doctrine. This doctrine stated that the United
States would support those countries seeking to resist communist movements. Obviously
economic and military resources backed up this doctrine. But the fact that the United States
was willing to make an open political declaration of its intentions to provide such assistance is
an example of the use of political/diplomatic “means” in support of the grand strategy of
containment. One can also argue that even then, long before the “Information Age” made the
use of information technology part of our national security lexicon, the United States
employed the informational dimension of power through Radio Free Europe, Voice of
America, and the like. So the Truman Doctrine serves as an example of a “way” in which the
United States applied the political/diplomatic and the informational “means” in pursuit of its
overall strategic objective.

U.S. GRAND STRATEGY TODAY.

With the end of the Cold War and the dissolution of the Soviet Union, the United States
has had to reassess its grand strategy. Whether a result of the success of the United States
grand strategy of containment or other factors,8 this profound transformation of the
international security environment has rendered much of the common strategic frame of
reference, so familiar for the past 50 years, less relevant today. The challenge lies in
identifying a new grand strategy that captures the critical characteristics of the new
international security environment and identifies appropriate ends, ways and means for
organizing and executing the search for security in the post-Cold War world.

Such periods of significant transformation and change in the strategic environment are
not new but they do occur infrequently. Historically change in the international security
system tends to unfold incrementally and in an evolutionary manner, rather than as a result
of wholesale transformation and revolution. Yet sweeping transformation does occur
periodically, and we often refer to the ensuing period in which the search for a new grand
strategy occurs as a “strategic pause.” What is often daunting in a period of strategic pause is
the fact that continuity and change coexist. We must examine a newly emerging system with
an eye toward identifying factors and forces that fall into four basic categories: 1) that which is
“old” but still relevant; 2) that which is “old” and no longer relevant; 3) that which is “new” and
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relevant; and 4) that which is “new” but not relevant. Adapting effectively to the new
circumstances while simultaneously balancing against the lingering circumstances from the
older system is the central challenge. If we jettison too quickly parts of the old framework, we
may find ourselves ill prepared to deal with some of the traditional challenges that have
endured from one period to the next. If we fail to identify and respond quickly enough to the
new characteristics, we will find that we have outdated and only marginally useful
instruments for dealing with the new challenges. So how do we proceed in this search for a
new grand strategy in a period of strategic pause?

First, we must know what characteristics and factors are generally important in building
a grand strategy. Then we turn to an analysis of the contemporary international security
environment in an attempt to identify as precisely as possible the relevant characteristics of
that envirorgment. Figure 1 provides one methodology for conducting such a strategic
assessment.

National Values

!

National Interests

!

Strategic Appraisal

!

National Policy

!

National Strategy

L

Military Strategy

L L T T

Risk Assessment

Figure 1. Strategy Formulation.



The process begins with identifying core national values from which one can derive
national interests. Based on the identified interests, we can develop statements of national
objectives that are the ends of our grand strategy. Identifying the interests we wish to protect
Is an essential ingredient of a strategic appraisal. That appraisal then continues with the
identification of threats and challenges to those interests. We want to know, as best we can,
who or what can threaten our interests in what ways. The threats and challenges may derive
from specific actors in the international system (states or non-state actors), or they may be
more generally based in developments and trends occurring within the system (such as
increasing economic globalization or weapons proliferation). Once the threats and challenges
to U.S. interests have been identified, we must examine current policy to see if we are
adequately addressing the protection and promotion of our interests. Realigning our strategy
with the protection and promotion of our interests, given the threats and challenges to them
In the contemporary security environment, is the essence of the search for a new grand
strategy. Of course, we must also identify and articulate the other component parts of that
strategy (such as a military strategy in support of the national security strategy), and conduct
a risk assessment. The latter is important because no country, including the United States,
has unlimited resources (means) with which to pursue its objectives (ends). This implies that
we must make tradeoffs in what we protect and promote and how. Such tradeoffs entail risk,
and we must make conscious decisions about how much risk in what areas we are willing to
bear.

Let us use this strategy framework to explore the ongoing United States search for
security in the contemporary international system. One of the most fundamental questions of
grand strategy is the general role that the country will play in international affairs. This
guestion has a long and serious history in the debate within American society. In its simplest
form it was a debate between isolationists and interventionists. The former argued that
United States interests were preeminently domestic and could be best protected by a refusal
to become engaged in international affairs. The interventionist school argued that United
States interests required an active international role for the country. In more recent years
this debate has played out in the realist-idealist schools of thought, with Wilsonian idealism
serving as an organizing framework for the advocates of intervention and rel%lism serving the
same purpose for advocates of isolationism (or at least minimal activism).

The post-Cold War debate has witnessed the emergence of many proposals for the proper
grand strategic role for the United States, and our purpose here is not to review all of them.
Barry R. Posen and Andrew L. Ross offer one very useful review of four general alternatives
that we use in this overview. " They are: neo-isolationism, selective engagement, cooperative
security, and primacy. Neo-isolationism takes its cue from its isolationist precursors and
argues that the United States should adopt a minimally active, largely defensive role.
Selective engagement draws on the traditional realist concept of balancing power for its
definition of the proper United States role. Primacy is perhaps the extreme version of realism,
arguing for a highly active United States role designed to maintain American dominance of
the security environment. And cooperative security is the Wilsonian idealist legacy: Very
active United States role in support of cooperation and stability maintenance through close
and frequent participation with other actors in the international system.
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In the remainder of this chapter we examine the existing United States National Security
Strategy. We will review this document for what it has to say both about United States
national interests and the current strategy for addressing them. What we don’t address here
Is the nature of the threats and challenges to those interests in the contemporary
international system, and hence the overall soundness of the strategy. Readers may wish to
conduct their own assessment employing the framework outlined here.

CURRENT U.S. NATIONAL SECURITY STRATEGY.

Beginning with congressional passage of the Goldwater-Nichols Defense Department
Reorganization Act of 1986, the President of the Ulrzlited States is required to produce an
annual statement of the National Security Strategy. Although there are problems with the
document, it nonetheless provides an excellent starting point for our analysis of current
United States strategy. The most recent document appeared in October 1998 and is entitled
“A National Security Strategy for a New Century.” Let us highlight the key elements of that
document as they pertain to our search for security in the 21st Century.

According to this and other official statements of United States policy, there are certain
“fundamental and enduring needs” which our national security strategy must ensure. They
are: “...protect the lives and safety of Americans, maintain the sovereignty of the United
States with its values, institutions and territory intact, and promote the prosperity and
well-being of the nation and its people."13 Based on these enduring needs, the document
articulates a set of national interests for the United States in three categories: vital interests,
important national interests, and humanitarian and other interests. Among vital interests
the National Security Strategy identifies “the physical security of our territory and that of our
allies, the safety of our citizens, our economic well-being and the protection of our critical
infrastructures.” Important national interests are identified as those that “do not affect our
national survival, but [which] do affect our national well-being and the character of the world
inwhich we live.” The document provides no specific list but continues on to state: “Our efforts
to halt the flow of refugees from Haiti and restore democracy in that state, our participation in
NATO opeﬁltions in Bosnia and our efforts to protect the global environment are relevant
examples.”  Humanitarian and other interests require action because “our values demand it.
Examples include responding to natural and manmade disasters or violations of human
rights, supporting democratization and civil control of the military, assisting humanitarian
demining, and promoting sustainable development.”15

Based on these categories of interests, the document proceeds to identify three core
national objectives for our national security strategy: enhancing our security, bolstering our
economic prosperity and promoting democracy abroad. The threats and challenges it
identifies to U.S. security are regional or state-centered threats, transnational threats, the
spread of dangerous technologies, foreign intelligence collection, and failed states. Bolstering
our economic prosperity and promoting democracy abroad are objectives that support our
security, and a variety of ways and means are identified as potential contributors to the
accomplishment of these objectives. The strategy identified by the Clinton fédministration, as
stated in its broadest terms, is one of “engagement and enlargement.”” Arguing for the
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“imperative of engagement” (the United States “must lead abroad if we are to be secure at
home”) it identifies the “enlargement” of the community of market democracies as the
strategic concept for achieving our objectives. The means? “Today’s complex security
environment demands that all ourﬂinstruments of national power be effectively integrated to
achieve our security objectives.” Military instruments alone will not suffice; we must
employ the full range of the instruments, to include military, political, economic, and
informational.

The question of course remains whether this is indeed a sound and appropriate strategy.
Has the document correctly identified United States interests? Do the stated objectives
reflect the underlying interests? Does it address the likely challenges and threats to those
interests and objectives? Does it adequately articulate the concepts for pursuing those
objectives? Can we see the proper mix and amount of means for use in the ways proposed? In
other words, does this stated national security strategy offer a reasonable chance for finding
security in the 21st Century? It is here that the search begins in earnest. We provide no
answers but suggest that by using the basic framework and approach outlined in this essay,
readers can reach their own conclusions about the adequacy and appropriateness of current
and future U.S. National Security Strategy.

ENDNOTES - CHAPTER 2

1. That this might not always be true is illustrated by the case of a hopelessly outclassed team up against a
powerhouse: the former may just want to “make a good showing.”

2. This is consistent with the game framework used in many analyses of political systems. For example, see
James Eisenstein, Mark Kessler, Bruce A. Williams, and Jacqueline Vaughn Switzer, The Play of Power: An
Introduction to American Government (New York: St. Martin’s Press, 1996) in which the authors consistently
argue that rules are also resources that players can employ in the pursuit of their objectives. The same argument
can be made about rules such as international law and regimes in the international system.

3. For example, the DoD Dictionary contains the following statement as its definition of National Security
Strategy: “The art and science of developing, applying and coordinating the instruments of national power
(diplomatic, economic, military, and informational) to achieve objectives that contribute to national security.
Also called national strategy or grand strategy.”

4. See the chapter on “National Power” by David Jablonsky in this volume. Jablonsky focuses on “elements”
of national power, whereas the focus here is on instruments of national power and their use in the strategy
framework.

5. Ways are also “courses of action.” They represent the alternative approaches one can take in the pursuit of
the objectives.

6. George F. Kennan, “The Sources of Soviet Conduct,” reprinted in Foreign Affairs, Vol. 65, No. 4 (Spring
1987): pp. 852-868. Quote p. 868.

7. We say “primarily” a collective defense organization because there was always something of a collective
security dimension to NATO'’s purpose, too. This is perhaps most aptly summed up in a statement attributed to
the first Secretary General of NATO, Lord Ismay, that the purpose of NATO was to keep the Russians out, the
United States in, and the Germans down.
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15. Ibid., p. 6.
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components of the strategy remain the same: an active US role internationally in pursuit of a growing
community of stable market democracies.

17. A National Security Strategy for a New Century, p. 1.
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CHAPTER 3

ETHICAL ISSUES IN WAR:
AN OVERVIEW

Martin L. Cook

INTRODUCTION.

Violent conflict among human beings is, unfortunately, one of the great constants in our
history as a species. As far back as we can see, the human species has engaged in war and
other forms of organized violence. But it is equally true that, as far back as human culture and
thought have left written records, humans have thought about morality and ethics. Although
cultures vary widely in how they interpret death and killing from a moral and religious
perspective, every human culture has recognized that taking human life is a morally grave
matter; every human culture has felt the need to justify taking of life in moral and religious
terms.

In the modern world, a large body of ethical and legal thought attempts to limit, constrain
and to establish criteria that sanction the use of violence in the name of the state and society.
Through the mechanisms of the Hague and Geneva Conventions, the Charter of the United
Nations, military manuals such as the U.S. Army’s “Law of Land Warfare,” and similar
documents, modern governments and militaries attempt to distinguish “just war” and just
conduct in war from other types of killing of human beings. Morally conscientious military
personnel need to understand and frame their actions in moral terms so as to maintain moral
integrity in the midst of the actions and stress of combat. They do so in order to explain to
themselves and others how the killing of human beings they do is distinguishable from the
criminal act of murder.

Attempts to conduct warfare within moral limits have met with uneven success. Many
cultures and militaries fail to recognize these restraints, or do so in name only. The realities of
combat, even for the best trained and disciplined military forces, place severe strains on
respect for those limits and sometimes cause military leaders to grow impatient with them in
the midst of their need to “get the job done.” In the history of the U.S. Army, events like My Lai
in Vietnam show that even forces officially committed to just conduct in war are still capable
of atrocities in combat—and are slow to discipline such violations.

Despite these limitations, the idea of just war is one to which the well-led and disciplined
military forces of the world remain committed. The fact that the constraints of just war are
routinely overridden is no more a proof of their falsity and irrelevance than are similar points
about morality: we know the standard, and we also know human beings fall short of that
standard with depressing regularity. The fact of moral failure, rather than proving the falsity
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of morality, points instead to the source of our disappointment in such failures: our abiding
knowledge of the morally right.

Because of the importance of just war thinking, the general history, key provisions, and
moral underpinnings of just war are things which every military person, and especially every
senior leader, must understand and be able to communicate to subordinates and the public. It
Is important that senior leaders understand just war more deeply and see that the positive
laws of war emerge from a long moral tradition which rests on fundamental moral principles.
This essay will provide that history, background and moral context of ethics and war.

BACKGROUND OF JUST WAR THEORY.

Most cultures of antiquity attempted to place some restraints on war. All recognized that
there are some causes of war which are justifiable and others which are not. All recognized
that some persons are legitimate objects of attack in war and others are not. All recognized
that there were times, seasons, and religious festivals, etc. during which warfare would be
morally wrong or religiously inappropriate.

The roots of modern international law come from one specific strand of thought emerging
out of Antiquity: the Christian Roman Empire that took shape after the conversion to
Christianity of the Emperor Constantine in the year 312 AD. Although there were important
ideas of restraintin war in pre-Christian Greek and Roman thought and indeed in cultures all
over the world, it is the blend of Christian and Greco-Roman thought that set the context of
the development of full-blown just war thinking over a period of centuries.

Christianity before this time had been suspicious of entanglement in the affairs of the
Empire. For the first several centuries of the movement, Christians interpreted the teaching
of Jesus in the Sermon on the Mount and other places quite literally, and saw themselves as
committed to pacifism (the refusal to use force or violence in all circumstances). Although
many appreciated the relative peace, prosperity and ease of travel the Empire’s military force
made possible, Christians felt prayer on behalf of the Emperor was the limit of their direct
support for it.

Much changed with Constantine. For many, war fought on behalf of a “Christian Empire”
was a very different thing than war on behalf of a pagan one. Further, during the century
following Constantine’s conversion, the Empire began to experience wave after wave of
invasion from the north, culminating in the fall of the city of Rome itself in 410 AD—a mere
hundred years after Constantine.

It was in that context that Christian thinkers, most notably St. Augustine, a doctor of the
church and bishop of Hippo in North Africa, first worked out the foundations of Christian just
war thought. History, Augustine argued, is morally ambiguous. Human beings hope for pure
justice and absolute righteousness. Augustine firmly believed that the faithful will
experience such purity only at the end of time when God’'s kingdom comes. But until that
happens, we will experience only justice of a sort, righteousness of a sort.
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What passes for justice will require force and coercion, since there will always be people
who strive to take more than their share, to harm and steal from others. In that world, the
peacemakers who are blessed are those who use force appropriately and mournfully to keep
as much order and peace as possible under these conditions. The military officer is that
peacemaker when he or she accepts this sad necessity. Out of genuine care and concern with
the weak and helpless, the soldier shoulders the burden of fighting to maintain an order and
system of justice which, while far short of the deepest hopes of human beings, keeps the world
from sliding into complete anarchy and chaos. Itis a sad necessity imposed upon the soldier by
an aggressor. It inevitably is tinged with guilt and mournfulness. The conscientious soldier
longs for a world where conflict is unnecessary, but sees that the order of well-ordered states
must be defended lest chaos rule.

For Augustine and the tradition that develops after him, Just War is an attempt to balance
two competing moral principles. It attempts to maintain the Christian concern with
non-violence and to honor the principle that taking human life is a grave moral evil. But it
attempts to balance that concern with the recognition that, the world being what it is,
important moral principles, and that protection of innocent human life requires the
willingness to use force and violence.

As it wends its way through history, the tradition of Just War thought grows and becomes
more precise and more elaborate. In that development, it faces new challenges and makes
new accommodations.

The Spanish in the New World, for example, were challenged to rethink the tradition as
they encountered and warred against indigenous populations. Are such wars, too, governed
by moral principles? Are all things permitted against such people? Or, it was seriously
debated, are they even people, as opposed to some new kind of animal? Through that
discussion came an expansion of the scope of Just War principles to populations that did not
share common cultures.

After the Protestant Reformation, as wars raged throughout Europe in the attempt to
restore religious unity to “Christendom,” some thinkers (most notably Hugo Grotius) argued
that Just War must be severed from a distinctively Christian religious foundation. Human
reason instead must provide a system for the restraint of war that will be valid despite
religious difference, valid etsi deus non daretur, even if God did not exist! In other words, for
Grotius and others, human reason is a commonality all people share, regardless of religious,
ethnic, and cultural differences. That rationality, rather than revealed religion or religious
authority, could suffice to ground moral thinking about war.

As aresult of that “secularization” of Just War thinking in Europe, the foundation was laid
for the universal international law of the present international system. As a result, the
foundation was laid for that system in Natural Law (moral rules believed to be known by
reason alone, apart from particular religious ideas and institutions) and in the jus Gentium,
the “law of Peoples,” those customary practices which are widely shared across cultures. In
current international law these accepted practices are called “customary international law”
and set the standard of practices of “civilized nations.”
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Since virtually all modern states have committed themselves by treaty and by
membership in the United Nations to the principles of international law, in one sense there is
no question of their universal applicability around the globe. But the fact that the tradition
has roots in the West and in the Christian tradition does raise important multicultural
guestions about it.

How does one deal with the important fact that Muslims have their own ways of framing
moral issues of war and conflict and even of the national state itself which track imperfectly at
best with the Just War framework? How does one factor into one’s thinking the idea of “Asian
Values” which differ in their interpretation of the rights of individuals and the meaning of the
society and state from this supposedly universal framework? What weight should the fact
that much of the world, while nominally nation-states on the model established by the Peace
of Westphalia in 1648 in Europe, are in reality better described as “tribes with flags™? How
does one deal with the fact that, in much of the world, membership in a particular ethnic
group within an internationally recognized border is more an indicator of one’s identity than
the name of the country on one’s passport?

All of these questions are subject of intense scholarly debate and practical importance. All
have very real-world applications when we think about the roots of conflict around the
modern world and attempt to think about those conflicts in the ways many of the participants
do. But for our purposes, we will need to set them aside in favor of making sure we understand
the Just War criteria as they frame United States military policy and the existing framework
of international law.

This limitation of focus is justified not only by the limitations of time, but also by legal
reality. Whatever one might want to say about the important cross-cultural issues posed
above, it remains true that the United States and its allies around the world are committed by
treaty, policy, and moral commitment to conduct military operations within the framework of
the existing Just War criteria. That fact alone makes it important that strategic leaders
possess a good working knowledge of those criteria and some facility in using them to reason
about war.

Ideally, however, strategic leaders will also have some grasp of the ongoing debate about
cultural diversity and the understanding of war in fundamentally differing cultural contexts
as well.

THE PURPOSES OF THE JUST WAR FRAMEWORK.

The framework of principles commonly called “Just War Criteria” provide an organized
schema for determining whether a particular conflict is morally justified. As one might
Imagine, any such framework will inevitably fall short of providing moral certainty. When
applied to the real world in all its complexity, inevitably persons of intelligence and good will,
can, and do disagree whether those criteria are met in a given case.
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Furthermore, some governments and leaders lie. No matter how heinous their deeds, they
will strive to cast their actions in just war terms to provide at least the appearance of
justification for what they do. If hypocrisy is the tribute that vice pays to virtue, itis testimony
to the moral weight of the just war principles that even the most extreme lies follow the shape
of just war principles. Just war language provides the shape of the lie even the greatest war
criminals must tell. Rare indeed is the aggressor or tyrant willing to declare forthrightly the
real causes and motives of their actions.

The twin realities of real-world complexity and the prevalence of lying about these matters
suggest the importance not only of knowing the just war criteria as a kind of list, but also of
skillful and careful reasoning using the just war framework as a strategic leader competency.
Only if a leader is capable of careful and judicious application of just war thinking can he or
she distinguish valid application of just war thinking from specious and self-serving attempts
to cloak unjust action in its terms.

THE JUST WAR FRAMEWORK.

Moral judgments about war fall into two discrete areas: the reasons for going to war in the
first place, and the way the war is conducted. The first is traditionally called jus ad bellum, or
justice of going to war, and the second jus in bello, or law during war. Two interesting features
of this two-part division are that different agents are primarily responsible for each, and that
they are to a large degree logically independent of each other.

Judgments about going to war are, in the American context, made by the National
Command Authority and the Congress. Except at the highest levels where military officers
advise those decision-makers, military leaders are not involved in those discussions and bear
no moral responsibility for the decisions that result. Still, military personnel and ordinary
citizens can and do judge the reasons given for entering into military conflict by those decision
makers and make their own determinations whether the reasons given make sense or not. A
morally interesting but difficult question arises concerning one’s obligations and
responsibilities when one is convinced that recourse to war is not justified in a particular case.

Just conduct in war concerns the rules of engagement, choice of weapons and targets,
treatment of civilian populations and prisoners of war and so forth. These concern the “nuts
and bolts” of how the war is actually conducted. Here the primary responsibility shifts from
the civilian policymakers to the military leadership at all levels. Of course politic