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INTRODUCTION

The use of the armed forces as a political instrument in
situations short of war has attracted considerable atten-
tion in recent years.1 Because major wars have been in-
frequent and are likely to remain so, the armed forces of
the leading states are likely to be most frequently used
in discrete demonstrations intended to have political ef-
fects.? Because the issues surrounding the political

use of military force are important -- both in terms of
procurement decisions and the potential employment of such
forces in international disputes -~ the methods used to
address this topic must be carefully chosen. Failure to
do so can lead to inconclusive findings and potentially
misleading policv recommendations, while appropriate meth-
ods and careful analyses can enhance our understanding of
international politics and contribute to effective policy

choices.,

A recent Rrookings Institution study, Force Without War,

illustrates both the Aifficulties involved in assessinqg
the role of the armed forces in purely political situa-
tions, and the probhlems that result from inadequate atten-
tion to the methodological requirements one's substantive
interest imposes. The study has attracted a great deal of

favorable attention since its publication, Aespite the




fact that it contains a number of majior methodoloqical
flaws., The apparently widespread failure to recoqgnize
these flaws suggests a basic misunderstanding of the re-
quirements for sound analytical work in international re-

lations.

This essay attempts to alleviate this problem in two ways.
First, 1 shall briefly outline the basic requirements for
evaluating the importance of the armed forces as a purely
political instrument. To do so requires a brief recapitu-
lation of the fundamental logic of scientific inquiry, and
this should already be familiar to many students of beha-
vioral science. It is necessarv hecause the task of eval-
uating the importance of military force is as much a theo-
retical problem as it is an empirical one. As a result, a
clear understanding of how causal inferences are made is
required. Second, T shall discuss at some lenath the

methods used in Force Without War, and shall attempt to

reveal the major shortcomings in hoth the methods used and
the conclusions reached. Readers who are already familiar
with the methodological problems of causal inference and

theory construction may wish to move immediately to the
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As Thomas Schelling said in the preface to Arms and In-

fluence:

One of the lamentable principles of human productiv-

ity is that it is easier to destroy than to create.

A house that takes several man-years to build can be

burned in an hour by any young delinquent who has the
price of a box of matches."

In what follows here, readers may find too little atten-
tion given to the undeniably major intellectual effort

which informs almost every page of Force Without War. The

prose is lucid, the attempt to grapple with complex issues

sincere, and the use of a multi-level approach to data

analysis (aggregate methods as well as case studies) is
refreshing., The critique offered in this essay is, ulti-
mately, an attempt to help those of us who strugqle with
questions of foreiqgn policy and instruments of inter-
nation influence push hack the areas of uncertainty in

this business a little further.

CAUSATION, THEORY, AND THE USE OF FORCE

Laws and Theories

Whether in physics, economics, or international politics,

understanding a aiven phenomenon means that one is able to

identify the causal forces that work to produce different
outcomes. The central scientific question is always "why

does this occur?”", and the merits of any scientific in-




quiry are judged by the ability of the analyst to demon-

strate the causal relationships that determine the ob-

served events.

Understanding the role of military force as a political
instrument is subject to these same requirements., 1In
order to know how to best examine this issue, we need to
know how to determine causality. What are the require-

ments for making credible causal inferences?

The first requirement is simplification. No event can be

completely described, so the analyst is forced to select
those traits bhelieved to be important, while ignoring
others.3 This task is accomplished by selecting infor-
mation according to general concepts that apply across the
range of events we are trying to explain, Concepts are
simply classifications into which items may be gqrouped ac-
cording to certaiq shared characteristics. 1In this way,
aspects of different events can be viewed as representa-
tives of a more general family, and possible causal rela-

tions within the different events can be explored.

Concepts must bhe precisely defined. After all, if we are

to say that "A causes B," we must bhe clear as to what spe-
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cific things are represented by these symbols. Although
the selection of concepts is not subject to any a priori
restrictions, it is not arhitrary. The utility of a con-
cept is found in the statements that can be made about
them, We select concepts when they can be related to
other concepts in a meaningful way. A concept that does
not appear to be associated with anything else is of no

use whatsoever,

Concepts are justified by their inclusion in laws, Laws,
in turn, are statements relating concepts. More precise-
ly, laws describe invariate and observable associations
between two or more concents, If the association is regqu-
lar but not perfect, we call it "law-like.," "If A, then
BR" is the logical form of a law, but, althouqh this im-
plies necessity, it does not justify any given causal in-
ference. TNoes A cause B, B cause A, or are both the re-
sult of some unidgntified C? Perhaps A does cause B, hut
only when certain other conditions are fulfilled., The
problem is that the same obhservations can support anv of
the ahove inferences ahout the actual causal relation-

ship.

This does not mean that laws are not useful. Oran Young

points out that U.S. policymakers would find it very valu-
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able to know that Soviet leaders always adhered to their
treaty ohligations, even if we did not know the causes of

4 Knowledge of recurring asso-

this consistent behavior.
ciations can be quite useful, but such knowledge does not
qo far enough. Unless we know what forces are actually
causal, we cannot be sure that an ohserved law will con-
tinue to obtain in the future. For example, the law that
"if the Soviets sign a treaty, then they will abide by its
provisions completely” might prove qrossly misleading if
the conditions that produced this hehavior were to change
(e.q., a major change in the composition of the Soviet
ruling elite). Laws are useful, but unless we have an ex-
planaticn of the causes that produce them, we cannot be

sure of our predictions, and we cannot reliably use our

knowledge to control events.

These problems of causal interpretation are particularly
acute in the analysis of political events in general and
the use of force in particular. First, the method of con-
trolled experimentation is prohihited by the social costs
involved. Second, it is often impossible to obtain direct
evidence of causal impact, particularly when perceptions
and intentions are involved. Firsthand reports by rele-
vant decisionmakers are often unavailahle, and the analyst

is forced to infer causality from associated changes in




different variables., Tiird, the use of the armed forces
for political nurposes rarely, if ever, occurs in isola-

tion. As a result, separating the effects of military

forces from the effects produced by the use of other po-
litical instruments may be quite difficult. Finally, it
is more than likely that the armed forces freauently oper-
ate in a symbolic fashion, and their impact is therefore
affected by the overall capahilities of the state employ-
ing them. Measuring the causal impact of the use of force

must account for all these Adifficulties.

These problems help point the way to a solution. The an-
swer is not to discover more and more associations, or
simply corroborate previous findings with additional
cases. On the contrary, because the causal interpretation 1 1
of observed laws is problematic, the appropriate step is

to explain the findinags, to attempt to show why the ob-

served associations occur.

The explanation of laws is the task of theory. Theories
perform this function by showina how the ohserved associa-

tions (laws) are deducible from more general and necessary

relations. As Abraham Kaplan has described:




A theory explains because it is more than a mere ag-
greqation of laws,...it is a generalization of higher
level, the law itself is shown to be a special case
of a more aeneral phenomenon.

This presents a prohlem, Although laws are explained and
causal relations identified by showina how they can be de-
duced from a more general set of propositions, we then
face the question of why the propositions in the theory
can be considered valid. Successful scientific theories
resolve this dilemma by making theoretical assumptions.
These assumptions are simnly stated as true, in order to
provide a general picture of the causal relations that
gqovern a given set of observed phenomena. Newton assumed
that mass concentrated at a point, among other things;
economists assume that man is a rational maximizer, and in
international politics, we may assume that states are uni-
tary actors who seek survival. The assumptions are made
in order to permit the creation of a theory. 1f the theo-
ry explains observed laws, the merit of the assumptions is

revealed,.* 1In addition, theories are judged according to

*Tt is important to remember that theories are ultimately
a product of human creativityv. The collection of laws is
simply a process of observation; while explaining them in-
volves an indescribable act of insight, The creation of
explanatory theories reauires the recognition of order
amid chaos, and the ability to state what the fundamental
relations at work reallv are.
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their explanatory power. We prefer a theory that explains
a wide range of phenomena, and shows that events that were
previously seen as unrelated are actually "parts of a co-

herent whole."6

Testing Theories

Because theories are statements of necessary causal rela-
tionships that are more general than the laws they ex-
plain, they can be tested in a variety of ways. We test
theories by inferring hypotheses from them (i.e., by ask-
ing what observable consequences should occur if the
causal propositions in the theory are true) and by ohserv-
ing if our predictions are confirmed. The greater the
variety of tests passed, the more confidence we have in
the validity of the theory. Our confidence in the theory
is further enhanced when it passes difficult tests. Do
the theoretical predictions hold when other factors are
believed to work against the causal forces descrihed by
the theory? 1IFf s&, our confidence is great*tly increased.
We should also seek evidence that helns us choose hetween
competing explanations of a set of observations, by look-
ing "for those consequrnces of (one) theory whose negation

is implied bv the alternatives."’

Finally, a failure to
pass a test does not lead us to reject the theory. The

sensible resronse is to ask why the theory failed, and if




possitle, revise the theory to account for the anomaly.
Theories are rejected only when a hetter alternative is

available.8

The above points are larqely common-sensical, but their
importance does not seem to bhe appreciated by most politi-
cal scientists. DNespite the necessity of providing laws
with explanatory (that is to say, theoretical) support,
many political scientists continue to accumulate laws
without askina why they occur, or fail to test the expla-
nations that are proposed in a convincing way. As a re-
sult, although suggestive findings may be discovered,

their validity is unclear and their value uncertain.,

Requirements for Sound Theoretical Work

What is the solution to the difficulties identified above?
Good analytical work requires discipline and creativity,
and cannot be quaranteed bv adherence to a particular
method. However, one can at least make such work possi-

ble hy observing some bhasic princinles. What are they?

First, analysis should proceed with a precisely defined
objective in mind. What is puzzling us? What events have
attracted our attention? By identifying the prohlem care-

fully, we immediately aain a simplification that suqggests




what factors are potentially important and what factors
are trivial. Second, we collect information according to
an at least intuitive sense of what factors may be in-
volved in causing the phenomena under study. Third, as a
pattern emerges, we try to explain it by proposing more
general hypotheses. This is a creative step, but a neces-
sary one in the development of theories that justify cau-
sal inferences. Fourth, the proposed theory must be
tested in the manner described above. If a theory cor-
rectlyv identifies the causal relations that produce a set
of observations, then these same causal relations shoulAd
produce similar effects in different circumstances. Test-
ing the theory involves inferring a variety of hypotheses,
and seeking evidence to confirm or disconfirm the predic-
tions. Finally, unless the first proposal is completely
successful, the research process repeats itself, as infor-
mation that can resolve anomalies and lead to revised

theories is sought and pondered.

Implications

I mentioned a numher of distinct difficulties that hinder
the analysis of military force as a political instrument
above. The conception of law and theory developed here,

and the outline of the requirements for sound theoretical




work presented above sugaest promising strateqies for

dealing with these difficulties,

RBecause controlled experimentation is impossihle, we are
limited to the historical record. This limitation is ser-
ious enough; we should therefore be careful to formulate
and test theories through the use of a wide range of his-
torical evidence., Second, although Adirect evidence is of-
ten missing, convincinag firsthand accounts are occasional-
ly available, and should be used where possible. Third,
and more important, because the use of the armed forces is
accompanied by the use of other policv instruments, we
should compare cases where force is used with similar
events where the armed forces were not emmnloyed, A marked
dAifference in the results obtained would suqgest the
unique causal impact produced by the military option. Fi-
nally, although possible excluded variables cannot be con-
trolled hy experiqentation, the nerturhing effects can be
minimized by examininag cases where force was used in wide-
ly varying circumstances. This further suggests the im-
portance of examining cases from different historical pe-
riods, and involving different states. If the effects of
the political use of military force clearly differ when
the cases vary in this manner, it suqgests that important

variahles have been excluded. Most important, the find-

i,




ings must be explained, and the explanations tested by the

careful consideration of additional evidence. Theories
perform the explanatorv task and tell us what the causal
relations involved really are. 1If an explanation is not
provided, then factors that are "associated" with a given
outcome cannot command an uncritical acceptance. Failure
to identify causality is inadequate, hecause we do not
know how to produce the outcomes we want, nor can we esti-
mate all the effects of the instruments we choose.

Studies that do not propose and test causal relationships
can provide only correlations of uncertain meaning and

aquestionable import.

SUMMARY

The central theme of this sectinn has been that causal in-
ferences are justified when the reasons for an observed
association are explained by a more general theory. As a
result, analyzinq.the use of the armed forces as a politi-
cal instrument requires more than the description of
events and accumulation of laws, but must include an at-
tempt to explain the empirical results in a rigqorous and
consistent way. Unless the explanatory task is accom-
plished, the findings can only be suagestive, and the pre-
cise nature of the causal relations involved remains un-

known. We cannot be sure the observed patterns will con-




tinue, and we cannot hope to control outcomes reliably
through the manipulation of available policy instruments,
With these precepts in mind, we can now examine the meth-

ods and findings presented in Force Without War.

FORCE WITHOUT WAR: FINDINGS WITHOUT FORCE

In this section, 1 shall try to show how insufficient at-
tention tc the principles of causal inference and theory
construction developed above can have serious consequences
for the quality of social science work in general and in-
ternational relations theory in particular. To accomplish

this task, I shall examine the methods used in a recent

study, Force Without War. I believe that this study con-

tains serious methodolngical flaws, and that these prob-
lems seriously compromise the validity of the findings. A
detailed critique of this book will serve to emphasize the
importance of understanding how one's substantive interest
imposes reauirenepts in theory and for the selection of

appropriate methods to satisfy these requirements,

Objectives and Methods of Force Without War

Force Without War is intended as a comprehensive analysis

of the role military force has plaved in recent U.S. for-




eign policy. The principal authors of the study, Rarry M,
Blechman and Stephen S. Kaplan, have two quite amhitious
ohjectives:

First, to describe the historical record; that is, to
identify the incidents in which the !nited States has
used its armed forces for political objectives since
the Second World War, and to determine the broad
trends in such uses of the armed forces in terms of
the context in which the military units were employed
and variations in the size, type, and activities of
the military units themselves.

Second, to evaluate the effectiveness of the armed
forces as a political instrument, in the short term
and over a longer period, hy analyzing the conse-
quences of such factors as: the size, type, and ac-
tivity of military units involved in the incidents,
the nature of the situation at which they were di-
rected; the character of 1',S, ohijectives; the inter-
national and domestic context in which the incident
occurred; and the extent and type of diplomatic
activitg that accompanied the use of the armed
forces.

As will be seen later, these are two quite Aifferent oh-

jectives and the differences should be kept in mind.

In order to "describe the historical record," the study
identifies 215 incdidents in which U.S. military forces
were used for a political ohijective, The incidents were
chosen as those cases that fit the following definition:

A political use of the armed forces occurs when phys-
ical actions are taken by one or more components of
the uniformed military services as part of a deliber-
ate attempt by the national authorities to influence,
or to be prepared to influence, specific behavior of
individuals in another nation w{thout engaqing in a
continuing contest of violence,!0




The 215 incidents occurring between 1945 and 1975 are then
analyzed according to time period, geoqrarhic reqion, po-
litical situation (inter- or intra-national conflict), and
the participation of other actors. The reader is provided
statistical summaries of the types of forces used, the
level of force employed, and the various activities per-
formed by U.S. military forces during the 215 incidents.
These descriptive statistics reveal a variety of different
tendencies. Some of these findinas are not surprising
{e.a., naval forces are used auite treauently) but some
are rather surprising and intriquing (e.q., naval forces
performed "traditional” naval missions relatively

rarely).

This type of historical summary requires an important ca-
veat. Attemptinag to predict future behavior from histori-
cal trends reaquires the assumption that what has happened
in the past will gontinue in the future. TIs such an as-
sumption warranted? Apparently not completely, at any
rate. We are told, for example, that the U.S. is "not
likely to engage aqain easily in Southeast Asia" despite
the fact that 28 percent of prior involvements have bheen

in this reqion, and that the percentage was 36 percent for

the period 1966-1975.11 7The reasons for this belief are
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obvious, but this one c¢xample indicates the problems in-
volved in attempting to infer likely behavior from past
trends. On the other hand, even if the locus of activity
changes, e.g., noc more engagements in Southeast Asia, the
patterns of activity, instrumentalities, etc., may con-
tinue unchanged. As we noted ahove, however, unless the
causes of a set of ohservations are explained and remain
constant through time, we cannot he confident that an ob-

served tendency will continue.

The more important task of this study is the attempt to
evaluate the effectiveness of military force as a politi-
cal instrument. The question of utility is certainly an
important one from a policy standpoint, and as such re-
quires careful handlinq, 1In order to evaluate utility,

a 15 percent sample (33 incidents) is selected from the
larger ponulation of 215, The sample is stratified with
respect to four variables (level of force, context of U.S,
involvement, involvement of other superpowers, and time
period) in order to renresent the larger population. For
each incident, the "operational obijectives" desired hy
U.S. decisionmakers were identified, defined as "the beha-
vior desired of the individual foreian actors in the inci-
dent." The decision to focus on operational obiectives

(as opposed to underlyina motivations or overall strategic




goals) was made to "allow the consideration of more objec-

tively determined and empirically verifiable phenomena,

without risking the validity of the study's results,."12
Once again, this methodoloqgical decision has important

consequences, to be addressed below.

The measurement of utility is made by counting the per-
centage of operational objectives that were achieved in
each incident. 1If at least two-thirds of U.S. objectives
were attained, the outcome of the incident was scored as
"favorable."™ This determination was made at two inter-
vals, once six months following the incident and again af-
ter a period of three years, 1In this way, the longevity
of a given result can be determined., The numher of favor-
ahble or unfavorable outcomes can then bhe compared with
changes in various characteristics of the sample inci-

dents,

The study identifies a number of different factors be-
lieved to be important in determining the likelihood of

favorable outcomes. The conditions examined include:




1. Mode of American action (to assire, deter, com- :
pel, or induce)

2, Level of force employed

3. Substantive ohijectives

4, Style of use of force (direct, indirect, or la-
tent)

5. Type of forces used (naval, ground troops, air-
craft, etc.)

In addition, the authors examine the associations between
different "situational factors" and the percentage of fa-
vorable outcomes, The different situational factors are:

1. Previous uses of "1.S. Armed Forces in the reqion

2. Prior change in the size of 1,S. forces denloyed
in the region

3, Commitments

4, Administration attention and use of coercive rhe-

toric

Personal diplomacy

Presidential pooularity

The role of the Soviet Union

Conflict and cooperation between the superpowers

The strateqgic weapons "halance"

Structure of the situation (U.S. involvement in

inter- or intra-stare conflicts)

DO XISV
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Changes in these various "internal" and "situational" fac-
tors are then compared with the percentaqge of favorable
outcomes. The potential impact of the various factors is
assessed by observing whether changes in the various fac-
tors were associated with a decrease or increase in the

number of favorable outcomes achieved,

The numerous findinags that emerge from this extensive ag-

gregate analysis cannot be quickly summarized. A few ex-




amples will suffice to illustrate the character of the re-
sults obtained:

1. Favorable outcomes are less frequent when qreater
levels of force were used, unless nuclear~capabhle
components were included with one or more major
conventional force units (i.e,, a carrier task
force).

2. 1In the short term, 75 percent of the incidents
ended favorably with respect to U.S. operational

4 objectives.

3. In the longer term, the percentaqge of favorable
outcomes declined to less than 50 percent.

4, Outcomes were more fregquently positive when the
size of 0,5, forces in the region had recently
changed, either increasing or decreasing.

To their credit, the authors are quite cautious in inter-

preting their results. As they explicitly point out:
Establishing causality is too heavy a burden to place
on our data, and we therefore leave that task to the
case studies. Rather, in these chapters we measure a
less complicated phenomenon, the extent to which the
use of force was associated, in agareqate, with posi-

tive or neqative outcomes related to the behavior de-
sired of other actors in the sample incidents.l13

. Recognizing *hat rough correlations do not provide suffi-
cient grounds for causal inferences, the authors commis-
sioned five reqgional experts to perform a set of 10 case
studies. The case studies examine the following inci-

dents:

- .~




The Laotian Crisis of 1961

Indo-Pakistani War of 1971

The Lebanon Interventinn of 1958

The Jordan Crisis, 1970

The Berlin Crisis, 1958

The Rerlin Crisis, 1961

Yugoslavia, 1951

The Invasion of Czechoslovakia, 1968

The Dominican Tntervention, 1961-1966 (viewed as
two incidents)

OV I N B WN
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Although the specific case interpretations can be debated,
the accounts are detailed and suggestive. Unfortunately,
the case studies are not used as profitably as might be

expected, for reasons I shall discuss shortly.

The main conclusion of Force Without War is that "discrete

uses of the armed forces are often an effective way of
achieving near-term foreiqn policy objectives." Althouqgh
the "success rate" erodes over time, they conclude that
the use of the armed forces is justified by the wav that

it can Adelay develooments, and thereby "provide an oppor-

tunity for diplomacy."14 Their analysis also indicates
that short-term success is clearly more frequent than
long-term, that reinforcina existing behavior is easier
than modifying it, and that the involvement of the Soviet
Union works to decrease the percentage of favorable out-
comes. One policy recommendation is quite explicit: "the

armed forces are an important political instrument., This




role should receive close attention in force planning and

operational decisions."15

What value should we place on these findinas? How reli-
able are they? Some of the results are certainly consist-
ent with the conclusions of earlier studies (e.qg., that
deterrence is easier than compellence) while others have
not been observed previously, On bhalance, what dces this
study tell us about the role of military force in contem
porary international affairs? More precisely, how does
the analysis summarized abhove help us understand the cau-
sal role military forces play in determining international
outcomes in situations short of war? DNDo the authors
identify a set of causal relations that explain the vari-
ous findinas in a coherent way, and that are capable of
further testing and refinement? Does this study permit us
to accurately assess the utility of military forces when
used in a purely political role? Reqrettabhly, the answer
to these questions is no. 1t is now time to consider the

reasons for this failure.

Critique
Assessing the merits of any study requires a recoqnition

of its intentions. Force Without War pursues two quite




Aistinct ohjectives; first, to describe the historical

record, and second, to evaluwate the effectiveness of mili-
tary force for political purposes. We know from our ear-

lier discussion that description, no matter how exhaus-

tive, does not provide an exnlanation of the observed

data. Evaluating the effectiveness of military force is

not an easy task, and the difficulty is compounded when
the questions involved are not clearly understood or
stated, and the type of research necessary for an adequate
answer is not performed. Fvaluating the utility of mili-
tary forces requires asking a numher of precise questions
and selecting a methodology that can provide the best an-
swers. The first question, as noted above, is: What is
the unique causal impact of the use of the armed forces?
Once this is determined, we can evaluate utility by an-
swerinag additional questions, Can the effects we have
identified he produced by more efficient (i.e., less dan-
gerous or costlv)‘means? Are the unique effects of force
(those that do not follow from the use of other instru-

ments) on balance, positive or neqative?

Discovering the unigque causal impact of military forces
reaquires separatinag out the effects of their use from

other related or intervening variables, and any proposed

causal relationship must be accompanied by a more general




explanation. T1f the use of force produces a particular
political effect, how does it do so? By identifying the
reasons for an observed association between the use of

force and particular outcomes (i.e., by providing an obh-

served association with theoretical support), we gain an

understanding of the causal principles governing a realm ;

of phenomena.

Force Without War does not devote adequate attention to

this requirement. T believe that this failure lies at the
heart of the various specific flaws that damage the valid-
ity of the findinas. Because the authors are trying to
perform both a comprehensive historical description and an
evaluation of effectiveness, they are unahle to devote
sufficient time or attention to the more troublesome prob-

lems of measurement and theory-construction that are es-

sential to satisfying their second objective.

The authors are certainly aware of many of the difficul-
ties, hut no serious attempt is made to correct them, 1In-
stead, their solution is to admit that limitations exist,
and then proceed along the same defective path., This may
serve to protect them from some criticism, but doesn't

strenqgthen the value of the findings at all.
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What are the principal weaknesses of the methodoloqy used

in Force Without War? 1If we address it exactly in its own

terms -- that is, if we generally ignore the limits im-

posed hy the authors' larqgely bivariate (as opposed to
multivariate) approach to analysis -- it is probably
easiest to discuss its five major problems one at a time.
We should bear in mind that these are for the most part

flaws of research design, not interpretation.

The first problem is a failure to distinguish between im-
portant and trivial objectives. In order to simplify the
evaluation of outcomes, the authors coasider the different
"operational objectives" in each case to be of equal im-
portance, Obtaining two inconsequential obijectives while
failing to obtain a third, vitally important one is scored
as a favorable outcome, although the validity of such a
judgment is clearly questionable., For example, the em—
placement of Armv.units in Vietnam in 1962 apparently
helped reduce Viet Cong attacks and increase the South
Vietnamese willingness to fight. These two operational
objectives were achieved -- in the short term -- but the
use of U.S, armed forces did not affect the North Vietna-

mese support of the insurgents, arquably the vital objec-




tive both then and later. The overall situation in the
South continued to decline, yet this incident is scored as
"favorable," because two-thirds of the operational objec-
tives were achieved, Moreover, the relative importance of
different incidents (cases) is not examined. Fach case is
assumed to he of equal value, and the percentage of favor-
able outcomes remains the sole criterion used to measure
how "utility" is affected by different conditions or 1.S,
actions. No reliable evaluation of the "effectiveness pf
military force" is possible unless some attempt is made to
distinquish between a capacity to achieve important objec~

tives as opposed to trivial ones.

The authors acknowledqge that different objectives are of
varying importance, and that cértain incidents may be more
crucial than others, Yet while they are aware of the
problem, they do not attempt to correct it. Admittedly,
developing a reliable weighting scheme would no doubt be
very difficult, and mav he impossible. While this may ex-
plain why it was not attempted, it also sugqgests that the
entire approach used in the agqreqate analyses is flawed,

perhaps irreparably.

The second problem is one of bias in case selection, It

is more subtle than the first, and is again a direct con-




sequence of the methods adopted in the <tudv. Favorable
and unfavorahle ountcomes are determined by examining
whether or not the bhehavior desired of other actors by

U.S. national authorities was performed. Yet 1).S, opera-

tional obijectives in a given incident are chosen, in part,

according to the perceived prospects for success. Opera-

tional ohjectives, like any other goal, are selected to

and feasible., DNecisionmakers are unlikely to use the

|

reflect the policymaker's estimation of what is desirable \‘
|
armed forces when such use is ohviously inappropriate and I
{

likely to fail.* The 215 cases examined in Force With-

out War therefore reflect not only American interests

(roughly measured as operational objectives) bhut also a

basic estimation by U,S. decisionmakers that the use of
force promised some meaningful positive gains., It is im- i
portant to understand the implications of this fact,

Force Without War does not tell us how much the use of the

armed forces contrihutes to the accomplishment of American
foreian policy aoals, hut instead provides an indication

of how well force accomplishes those objectives for which

force is believed to be well suited. The latter concern

is much more limited in scope than the former, and re-

*For example, we do not use the armed forces to improve
human rights conditions in the Soviet lUnion, or to facili-
tate neaqotiatinnsg on trade aqreements with OFCD states,
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flects the fundamentallyv narrow theoretical scope of the

study.

This bias may be cven more pernicious when the armed
forces are used to enhance the '1.,5. image or "appearance
of power."™ DNecisionmakers may deploy forces to produce an
effect they have reason to bhelieve will occur irrespective
of any American action. Cases where an operaticnal ohjec-
tive involves "Aeterrence of Soviet support" or "mainte-
nance of reqime authority" are likely candidates for this
type of problem, and including them in the estimate of

utility probably results in a further bias.16

Once aqgain, the authors were clearly aware of these prob-
lems, for they concede that "fundamental objectives enijoy
qreater durahility than operational obhjectives, and in the

longer term are of more qiqni‘icance."l7

Furthermore,
they acknowledae that "the chosen objective mav...reflect

only a determination ahout what is feasible under the cir-

cumstances...."18 Unfortunately, the consequences of this
realization are not pursued further. Because the ends are
chosen by an awareness of available means, selecting cases
according to the onresence of a particular set of means and

then measurina the attainment of the stated ends will




probably cverestimate the effectiveness of the instrument
whose effects are being studied, in this case, military

force.

Recoanizing this bias helps reveal a third and even more
serious weakness in research desiqgn: the lack of a con-
trol group. Althouqgh the primary theoretical objective
under consideration is the causal impact of the armed
forces in a political role, the authnrs do not examine any
cases where the use of force was contemplated seriously
but ultimately rejected. 1If the use of the armed forces
as a political instrument has unique and important effects
that can be produced by no other instruments of policvy,
these can only be revealed by comparing the cases in the
existinag study with cases in which force «<ould have been

used, bhut was not,

In a manner that is by now familiar, this limitation is
conceded as well:

...the scientific method minht have heen brought to
hear if the samnle of incidents selected could have
been compared with a aqroup of incidents in which
armed forces miaht have been used as a political in-
strument, but, for one reason or another, were not.
This approach would regquire that a much larger number
of incidents bhe examined and that the two sets of in-
cidents be compAarative -- that is, share a large num-
her of similar characteristics...this approach does
not lend itself very well to analvses in which the
subiects are individuals and qroups in diverse socie-
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ties with different values, levels nf information,
and so forth,

The reasons aiven for the failure to employ the scientific

T Ay m T s 2

method are not convincing. The extra effort required to

examine a larger sample was no doubt of some concern, bhut

ks v

fewer, more reliable conclusions are surely preferable to
a larger number of findings of more questionable validity.
Furthermore, the belief that such "controlled comparison®
is not easily achieved when the subijects involved vary
Areatly in values, levels of information, etc., secems du-~-
Y hious. After all, the incidents that are examined vary
widely; indeed, the one requirement of a riqorous compara-
tive approach is to measure the effects of the crucial
variable (use of armed forces) over a wide range of other
conditions. BRut if the variable whose alleaged effects are
the maijor theoretical interest is constantly present, we
cannot reliahly infer what its unique causal impact might

be.

Fourth, hecause the incidents examined are all examples of
the use of armed forces for political purposes by the
IniteAd States, this study cannot help us distinquish be-
tween the causal impact of the armed forces in and of
themselves, and their impact as symhols of American power

and capabilities in a host of other areas. 0One cannot
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separate the effects nf m1'itary actinn: 3+ the ecene from
the effects of actions at home, nor can we separate either
from the latert nower of the ilnited States that is contrin-
ually pnresent. Fven when a particular military gesture
seems clearly assnciated with a sudden change in behavior,
we cannot attribute all of the causal impact to the mili-
tary action, =<n lnng as the enormous latent nower of the
United States lurks behind the militarv siqgnals., Because
American nolitical, milita vy, and fconomic nower has been
pre-eminent over the entivre historical period covered hy
the study, the causal impact oF -ilitary actions alone

cannot be determined by the methcede nsed here.

0Of course, it can he artued that the study's concern was
to identify the urilitv »f American ‘orces in the contem-
porary era, and that this task 1= 33equately accomplished
by their focus »nn .5, incidenrs,  However, hecause the
utilitv of force 1= not corpared with that of other in-
struments, and bechause they do not distinguish hetween the
effects of force gaa throe and their role as svmbols of
overall superpowrr carcabilities, this study cannot effec-
tively recommend when »r why force should he used, or what
its effectiveness will be shonld American preponderence

decline in other arcas. 0




Finally, even if we accent the aaarenate methodnlnay as
given, the aiathurs are cccasionally careless in interpret-
ing the data., For examnle, they observe that favorable
outcomes were ohtained in all nine cases where land-based

comhat a3ircraft were employed. Because this "success
rate" is greater than that achieved in the cases were na-
val forces were used, they inter that this evidence "sug-
gests the areater utility of lani-based forces as compared
with sea~-based torces,"” ani they further suqaest that “the
Air Force niaght be nsed more freauentlyv in political-mili-~
tary operations than has heen the case 1n the nast.“2l
.ooking at the evidence more car«~fullyv suagqests that the
inference is auestionabir at best., 1f we compare the
cases where the different types ~f forces were used by
themselves (thereby controllinag for possible perturbing or
intervening effects when land-hased aircraft and sea-hased
forces were used togetner), the rate of success is ident-
ical (100 percent) and we have more evidence reagarding the

effectiveness of naval forces, A< the followinag table

shows:




Types of Favnrable outcome’ "hiectives

of sea-hased forces, Tt loes indi-ate that even the evi-

dence available can be used to nroduce questinnabhle con-

forces total no, Af times achieveri/total
used ~_used alone no. of objectives
Land-bhased 2/2 (Caba, 1960;
combat alircraft Lans, 19773) 5/5
Naval forces 4/4 (1talv, 1947; Jordan,
(CVs) 1956: Cyprus, 1967; Persian
myle, 1974) 13/13 i

Source: Force Without War, np., 76-82, 96-97,

Given all the reservations alreadv :described atove, this

should not he taken as an avtament or the greater utility

clusions. The strona snuspicion that emerages from all the
above araquments is that some nf the findinas presented in

Force Without War are orronenns or misleadiing, althouah

others are no doubt correct. The nrolilem 1s that the
reader has no way ~f determining which ar- valid and which

are not.22

Many of the weavnraases nf the anqgreagate analvses -- par-
ticutarly those concerning the relative importance of dif-

ferent obijecti es or incidents anl the presence of spuri-

ous Nr interveninqg variahbles -- miakt sensihly he dealt

with in the case stndira, That is what the authors clear-




ly intend, hut the derailen case studies 3ieo £a1]1 victim
to weaknesses in research desiagn and implementation. In
particular, the unasystemati: selwction of cases and the
reluctance to scarch feor riaorous tests of emeraing hypo-

theses Adiminishes their utility,

First, it is not at all clear what prior theoretical un-
derstanding agoverned the selection of cases for detailed
study. No existing theory is discussed, and why the 10
cases selected warrant detailed exanmination and comparison
is not exr:lained. The reader is told that "cases were se-
lected to hianliqght variations in the particular circum-

stances in which the iInited States has used its armed

forces since 1')4‘3,"71 but ther-~ iz more to effective con-
trolled comparisnn than sirniv maximizing variation.,
Cases shoul:l he s:lected with an eye towards maximizing
similarities and dAifferences. After all, if evervthing
varies, it is imeaeesible to Aetermine what the effects of

any sinale fact~r are,

A basic reauir=mint far a controlled comparison approach
to case studv 13 that the cases selected must he part of a
theoretically siani‘icant class of phenomena. As Alexan-~

der Ceora« hae noiated ont:




3

te o o

——

The univeras froam which casos arse o tosted must be

BN 1

well-def 1ned, his can be dore sale hy atinulating
clearly the tvpe of phenomena’/~vent ‘behavior that is
to be studied,
Althouqh the 13 cases exaniaed in Force Without War are
all examples ot the "onlitical unse Hf the armed forces,”
this class of cvents is so Yoroad as to introduce enormous

prohlems intn any attemnt at meaninaful comparison., For

example, the fact that the soecific valitical nbiectives

souaht in each case vary enHyrmously s iagests that viewing
them as membors of the sane olass mav mas¥ important dif-
ferences. While widely varving cases should be used to

test a rrovosed causal relationship, attemptinag to discov-
er what causes result from a rarticnlar variable reaquires
controllinag for the effects ot otwr factors, like the ef-

fects of differeont ohiectives, To rention an obvious ex-

ample, in what way i the attemopt to assure NATO allies of
a continuad 11,59, commnitment tallowing the invasion of
Czechoslovakia really comparable to the enforced imposi-
tion of a new reaime on the Dominican Republic, an act
that tnvolved o oceuanation of the carital hy 14,000 0.8,
troops?  Althoaah 10 cases are exanined, the degree to
which theyv can be orofitably compared is urdermined by the
failure to selact cases that aroe reor-ssentatives of a

well-defined, theoretically intersstina ¢lass,
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Second, a notable virtue of case stadisc ;2 that cases can
be selected for which adeanate information is available to
resolve ambiauities, Although the authors maintain that
the task of estanlishint causality will be left to the
case studies, this is not accomplished. For example,
Philip Windsnr's analy<is of the 1,8, resovonse to the
Czech crizis of 1962 is unahle to Jdemonstrate that the
American actions had anv appreciahle effect, and he can

onlv srneculate that "11,5, actions deterred the Soviets

from actions theyv might otherwise have contemplated,"25
Given the larae number of cases ~hat nwiaghkt bave been
studied, it is surorisina that more attopntion was not Ae-
vnte:dl to examining those for which adegquate direct evi-

dence of intentinnsg and perceontions was aval'lahle,

Third, given the wealth of findinas nroduced in the aqgqre-
qate an:¢ rses, ope would exnect the case studies to test
the more interestjingy, surpricinag, »r problematic findinas
in a more rigorouc way. Tnfortunately, this tvne of care-
ful intearation »f aagreqgate analvais and intensive case

study is not attempted,




Finallv, *the chirf proponents of the ¢carcarative case
study format as a valuable research methodoloay have
clearly pointel cut that ir 15 best employed in an itera-

tive manner, Cases should he selected according tc avail-

able information and the insiahts aained from existina

theory. Preliminary findinags should prompt re-examina-
tion, Further attempt should then be made to resolve
theoretical nrobhlems th?ouqh the study of other carefully
chosen cases. Have potentially cracial causal factors
heen omitted? Should Adifferent cases he examined? These

concerns are not adequatelv considered in Force Without

War, althouagh the limited nature of the conclusions cer-

tainly suqqgests that furtner wor% was called for. Indeed,
the amount of attention devoted to svnthesizing the find-
inas and Adrawing conclusions is sliaht, especially when
compared with other works on similar subjects that have

emploved this approach.

The Meed for Fxnlanation

A final weakness shoald be addresso 1, althonah it is not a

direct conseaquence of the mnathnds used in Force Without

War. The authors lo not attempt to exolain their findings
in a clear and consistent wav., For examnle, one of the

more interesting findinas is the relatively minor impact




that chanages in the stratesic Falance hetwren the super-
power:s appedr to have had upeon oarecones, Wiy 1s this so?
The auvthors mention in pa=ciny that this finding may bhe
misleadina, hecause the decline in 11,5, strateqic nrepon-
Aerance may have promptred 11,5, nolicymakers to scale down
their objectives, and therefore the same rate of success

is ohserved over time,

These competina hypothesges , 1.e,, that the strateaic bal-
ance has no effect versus the conjectare that its effect
is so stronqg as to have changed the tvpnes of .S, objec-
tives souaht, miaht be resolved through consideration of
anpropriate case studies saitablyv randled, In fact, a po-
tentially instructive case is available in the study it-
self! 11,5, ohjectives toward West Rerlin 4id not chanqge
hetween 1958 and 1961, hut the perceived strateaic balance
shifted from fear of an imminent Soviet advantaqe to com=-
plete ronfidence in 1.9, suneriority. Desnite this devel-
opment, the 3oviets were more successfyagl in 1951, obtain-
ing tacit 1.5, accentance of the Rerlin Wall and the re-
sulting cessation of widesnread emiaration tn the Vest,
Surprisinaly, this potontial test does not emerge in the
case studv of the Rerlin “risis »r in the later conclu-

sinns,
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In some cases, to be sure, an explanatinn is offered in a
plausible manner., The high percentaade of favorahle out-
comes associatel with the use of land-based combat air-
craft is explained by sugqgesting that such forces indicate
a higher level of commitment than naval forces maneuverinqg
offshore, We have shown earlier that the percentaae of
favorahle outcomes properly associated with land-based
aircraft is actually not hiagher than that for naval
forces. Rut, in any event, this sort of explanation
should prompt further aquestions of a more aqeneral nature,
Why is commitment so imnortant? How 1s i+t communicated?
This type of question immediately moves the analysis away
from the purely empirical level and toward a more general
conceptualization of the issues involved in inter-nation
influence, Fxnlicitly abstract, nolitical concepts like
motivation, will, iatercaer, ete., are notahly ahsent from
this study, laraelv bhecanse the authors anparently prefer
to devote the hulk of their attention to an empirical de-
scription of trends anil tonicnciecas, This nmission is
strikina in view of the degree to which “actors ltike asym-
metry of motivatrion, roscsocssian nf the status quo, etc.,
have bheen identificd as cracial 1n a numher of other im-

. D
portant studirs, 7
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The failure to seck convincinag aepneril ~lanations of the
wealth of tindings rrodaccd in the agaregate analvses
helps ensure that the studv's contributions to our under-
standing of how forces affect political events will be
minimal, To the extent that a more general explunation is
attempted, it is remarkably vaque and tentative: "the
discrete demonstration of .5, military capability,"” when
inserted into a situation of "uncertainties and distinct

psychological unease...can have a stabhilizinag effect 28

This is not an exrlanation that should satisfy us, because

we are left wonderina about the causal mechanisms at work,

and the conditions necessaryv for the effect to be pro-

Auced. They maintain that the militrarv threat must be
"credible,” but the requirements for "credibility" are not
defined. Must the military threat be credible, or can it

simply sianal possibhle non-militarv sanctions?

The proffererd discussion of the "special role of force" is
really not much more than a akotch of some possible (and,
we shonld acknowledqae, rlausible) hvpotheses,  For exam-
ple: "Eetablishment of a U.8, military presence may fur-
nish an incentive to a foreiaqn leader for considering the

wishes of 1,5, nolicvmakers, Or, "Militarv demonstra-
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tions also can ease dormestic nolitical - =sures.,. ., from

aroupns demanding more decisive ac*tinn."2? Roth ~f these
statements may be true, but the converse of each is also
quite possible. An Amcrican rilitary demonstration may
decrease the ahility of a foreiqn leader to comply, by
raising his fears that he will appear weal and easily ma-
nipulated. Unless the authors can show why their explana-
tions are to he pr:iferred, the theoretical {and, indeed,
the practical) contribntions of th. wark re~ain mininal.
FEven if we ignore the difticulties already discussed, we
are left with the feeling that the conclusinns reached in

Force Without War are the tvee of hypotheses nne employs

at the bheaginninag of a research process, not at the end,
Carefully rhosen cases could be u3ed to exnlore the valiA-
ity of the varions hvoonthesee, and a creative search for a
general and "policv-relevant™ theorv that avoids the in-

herent problems 1dentifi-1 above could he undertaken,

SIPMMARY

Of course, the rash of analyrina the effects of the armed
forces as political 1ns*rurnents 1s ot an easv one., Some
uncertainty and exnlanators incomnlateness is no douht in-
evitable, but it should be minimized when possible, 1t is

the scholar's responsibility o contront the problems anAd




attempt to find solutions, AdAmittina that nroblems exist
is easy, but solving them is the important task, The au-

thors of Force without War recoqnize the weaknesses of

their approach and the limitations that these weaknesses
impose on their conclusions, but they do not attempt to
find solutions, nor Ao they confront the possibility that
fthe problems may be insurmountahle., As a result, the pol-
icv implications that they draw from the analysis are of
minimal value. Althouah they advocate that the "political
role of the armed forces" should he considered when the
requirements for 11,8, force structure are determined, it
is bv no means ohvious that the armed forces need to be
designed for such a mission., 1f, as I have suqqested,
armed forces serve A primarily symhnlic function, then
their desian and procurement should reflect military con-

cerns first, and possible political roles to a far lesser

extent,

Why does this extensive and empirically detailed study

achieve such minimal results? The Aifficulty of the aques

1

tions involvedl i< partially responsihle, bhut I believe
that the incompatibhility of the two central objectives is
also to hlame., The methods used to Aescribhe the histori-
cal record are less than opntimal for dealinag with the

theoretical (i.e., causal) issues that must be addressed
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in order to adegquately evaluate the nffertiveness of the

armed forces as a political instrument, This is especial-
ly true when adherence to empirical Adescription and gener-
ation of extensive "findinags" subtracts from the time de-

voted to riaorous analysis and exnlanation.

Force Without War is an amhitious work, and this is part

of the problem. Ambitious goals require considerable ef-
fort -~ both empirical and theoretical -- in order to
achieve meaningful results. As cannot he too strongly em-
phasized, the examination of more and more fundamentally
similar incidents is not porofitabhle unless laws can bhe

discovered and then exmlained with reference to a more

qeneral theory or set of theories whose pronositions can

be and are riqorously tested,

The authors neqglect the requirements of theory construc-
tion and devote their primary effort to a quantitative

summary of the historical record and the aeneration of a

larae number »f law—-like associations., This effort should

not be disnaraaed, but the attention devoted to data col-
lection was anparently achieved at the expense of analysis
of the more important questions., The key point is that
the appronach used to describe the historical record (the

agqreqgate analvses) is inadecquate for the task of deter-
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mining effectiveness, The cane stgdic, o more promis-
ing, but their selection is ton haphazard to provide valu-
able theoretical insiqghts, TIn short, while the methodol-

aqy of Force Without War may he well suited to a concise

summary of the historical record and the discovery of an
infinite number of possibly interesting laws, it cannot,
by itself, tell us how effective the use of armed forces

has been.

A Final WorAd 4

The book is limited in a final sense. 1In order to main-
tain "obijectivity" and permit the statistical analvses to
proceed in a feasible way, no attempt was made to ~xamine
the propriety of the qoals selected hy 0.S. policymakers,
Admittedly, this is a separate issue, and the authors
carefully note that this was not their concern, However,
one cannot really evaluate the effectiveness of the .S,
armed forces withqut eventually asking whether or not the
effects of their use have bheen heneficial or detrimental

to American interests, 1In particular, Force Without War

does not devote any serious attention to the potential

costs of usina force, even apart from the economic bur-
dens, The use of force for limited obhjectives can create
adversaries where none existed hefore, extend commitments

beyond the nriqinal intentions of the policymakers initia—*
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ting its use, and provoke 1ncreases in the military cana-
bilities of potential foes. While measuring the costs of
the political use of the armed forces was not an explicit

goal of the authors of Force Without War, omitting any

consideration of this factor further weakens the conclu-

sions that can bhe drawn from the study.

Much of this review has been quite critical, and a number

of virtues of Force Without War have not been singled out.

Attempting to provide hoth a complete record of U.S. po-
litical-military responses and a cr=ative explanatory
theory that can help us understand the utility of military
force is a quite amhitious task.r We should perhaps be le-
nient, recoanizina that the ptohiems involved are scarcely
trivial. Yet good theoretical work is so rare in our dis-
cipline, and "suqaestive, but inconclusive" analvses so
common, that persistent methodological errors should not
he iqgnored, particularly when the subiject matter is of
crucial interest to national policymakers. Fvaluating the
utility of force (i.o.,, identifying the uniaque causal im-
pact of particular militarv actions and developing mea-
sures of the positive and neqgative aspects of the result-
ing effects) cannot be accomplished by more and more data-
qatherinng, unless the prover information is obtained and

is analyzed in a manner that produces clear and qeneral
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explanations, The merit of gnod theory lies in the way it
provides more reliahle and complete understanding of the
causal relations that produce outcomes. This shouid be

our goal, if we are to proceed bheyond description.,

The authors perform the descrintive task reasonablv well,
but fail to satisfy the requirements of their second ob-

jective. As a result, Force Without War consists largely

of findings without force. 1t is a comprehensive cata-
loque, bhut provides little theoretical understanding or

practical quidance,
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