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I NTRODUCTION  

In early 2007 the Carr Center for  Human Rights Policy  at Harvardôs Kennedy 

School of Government received a generous grant from Humanity United to 

develop a mi litary concept to intervene in a mass atrocity.  The Carr Center 

subsequently joined with the U.S. Armyôs Peacekeeping and Stability 

Operations Institute to launch the  Mass Atrocities Response Operations 

(MARO) Project.  The MARO Project is a n attempt to p rovide the United 

States Department of Defense with practical military planning tools for 

prevent ing or halting a  genocide or mass atrocity.   Recognizing that 

intervention in a mass atrocity would not be solely a military affair, the 

MARO Project planning tools were intentionally designed with an eye towards 

a larger effort: that of fostering the development of a comprehensive 

government approach that encompasses not just the Department of 

Defense , but also the Department of State and other branches of the US 

government .  They were written in such a manner as to make them useful 

for adaptation by  the governments and m ilitaries of other countries, as well 

as regional and international peacekeeping organizations  that are committed 

to taking a proactive rather than a reactive stance toward mass atrocity 

prevention.  

 

The initial impetus of the Carr/PKSOI partnership was simple: to bypass the 

endless and unproductive debates over whether to intervene  and 

concentrate instead on the question of how such an intervent ion might work .  

We must refine United States Government efforts ï economic, diplomatic, 

and law -enforcement ï so that they target those individuals responsible for 
genocide and not the innocent citizens they rule. Where perpetrators of 

mass killing defy all attempts at peaceful intervention, armed intervention 
may be required, preferably by the forces of several nations working 

together under appropriate regional  or international auspices.  
 

United States National Security Strategy, 2006, page 17  
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Governments are notoriously 

unreliable as rescuers, but wher e else 

can we turn to save those who cannot 

save themselves?  At present it is only 

states that have the capabilities to fly 

thousands of troops halfway round 

the world to prevent or stop genocide 

or mass murder.  
 
Wheeler, Nicolas J., (2000), Saving Strang ers: 
Humanitarian Intervention in International 
Society , (Oxford: University Press), p.310  
 

 

MARO Project planners sought a viable way ahead by adapting the empirical 

process of the US military's Joint Operations  Planning and Execution System 

(JOPES) to develop a plan focused on intervention .  While this required some 

additional steps and new methods of analysis to augment those now in use,  

great care was taken to avoid reinventing the planning process in its entirety 

or adding unnecessary layers of 

complexity to an already complex 

process.   The primary products 

developed, which will be discussed in 

detail below, are a generic Annotated 

Planning Framework (APF) and two 

sample scenarios which are intended to 

illustrate use of the framework and 

course of action development.  

 

W HAT  IS A  GENOCIDE  & W HY DOES I T MATTER ?  

The 2006 United States National Security Strategy (NSS) defined genocide 

as: ñé the intent to destroy in whole or in part a national, ethnic, racial, or 

religious group .1ò  The same definition has been in use by the United Nations 

since 1948. 2  Following accepted practice, the terms mass atrocity  and 

genocide  will be used interchangeably throughout this paper.  The concept of 

attaching a specific number of deaths to define various degrees of criminality 

is morally repugnant, as well as unproductive when considering the issue 

from a preventative standpoint.  Fo cusing solely on physical killing also 

serves to obfuscate the underlying intent in most genocides of forcibly 

                                    
1 NSS, (2006), p.17  
2 Convention on the Prevention and Punishment of the Crime of Genocide, (1948), 

http://www.hrweb.org/legal/genocide.html  
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eradicating a culture  while destroying its 

population (a concept known as identicide). 3   

 

It is the regional and international instability 

associated with genocide that propels it from a 

tr oubling moral dilemma to an issue of national 

security.  Recently, the US Holocaust Museum 

and the US Institute for Peace asked a former 

Secretary of State and a former Secretary of 

Defense to  clarify the US strategic perspective 

regarding genocide prevent ion.  The response, a 

book entitled Preventing Genocide: A Blueprint 

for US Policymakers, 4 underscores several 

reasons why the United States must consider 

such a policy:  

They [genocides] f eed on and fuel 

other threats in weak and corrupt 

states, with dang erous spillover 
effects that know no boundaries. If 

the United States does not engage early in 
preventing these crimes, we inevitably bear greater 

costs ðin feeding millions of refugees and trying to 
manage long - lasting regional crises.  

 
In addition, U.S. credibility and leadership are 

compromised when we fail to work with international 
partners to prevent genocide and mass atrocities. 5 

                                    
3 Genocide studies travel far beyond  killing of persons  and into the realm of a new concept 

known as ñidenticide,ò developed by Dr. Sarah Meharg of the Pearson  Peacekeeping Centre 

in Canada.  For further information see: Identicide and the Geographies of Post -Conflict 

Reconstruction ,  (2007 ),  (Land Quality Press: University of Nottingham,); and Identicide: 

Precursor to Gen ocide , (2006),  (CSDS Carleton University)  
4 Albright, Madeline & William Cohen, (2008), Preventing Genocide: A Blueprint for US 

Policymakers,   (Washington DC, US Holocaust Museum)  
5 Ibid., p.xv  

Interpretations of the 
ȰÒÅÓÐÏÎÓÉÂÉÌÉÔÙ ÔÏ ÐÒÏÔÅÃÔȱ Ãan 
spiral off in innumerable 
directions.  Debates over civilian 
protection have proliferated, 
framing discussions of the role of 
international organizations, of 
their capacity to lead operations 
ÁÎÄ ÏÆ ÓÐÅÃÉÆÉÃ ÍÉÓÓÉÏÎÓȣ2ÅÄÕÃÉÎÇ 
civilian vulnerability has also 
ÁÎÉÍÁÔÅÄ Á ÂÒÏÁÄ ȰÐÒÏÔÅÃÔÉÏÎȱ 
agenda within humanitarian 
organizations and agencies, 
marshalling resources and driving 
new strategies ranging from 
conflict prevention to addressing 
ÔÈÅ ȰÉÎÎÅÒ ÅÍÏÔÉÏÎÁÌ ÌÉÆÅȱ ÏÆ Á 
ÒÅÆÕÇÅÅȣȢ 

Victoria Holt & Tobias Berkman, 
(2006), The Impossible Mandate? 
Military Preparedness, the 
Responsibility to Protect and 
Modern Peace Operations 
(Washington DC: Stinson Center), 
p.180 
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Any current defense planner will see 

the connections between the 

arguments put forward by Secretaries 

Albright and Cohen and the direction 

national security planning has taken 

over the last decade.  Denial of 

terroris t sanctuary in ungoverned 

spaces, recognition of the regional 

dangers of failing or failed states 

within the area of responsibility (AOR) 

and the substantial demand for foreign 

humanitarian relief operations are all 

familiar  themes from the NSS.   

Defining genocide prevention as a potential mission, learning to recognize a 

genocide in the making, and planning for a potential intervention are simply 

the next logical steps.  

 
I DENTIFYING  GENOCIDES:  TRIGGERS  PAST  &  PRESENT   

Genocides or mass atrocities are not s pontaneous events ï they are the 

result of strategic planning, political determination and favorable 

opportunities.  

Genocideéis the result of numerous and varied 
causes that, over time, combine in unique ways and 

lead to the destruction of one group by an other.  
Although such destruction can have very deep roots, 

it is the trigger ï a single event or series of events ï 
that sets the genocide in motion and brings to the 

fore all the preconditions that have been developing 
over a much longer period. 6 

A stateôs descent toward mass atrocity may be measured by the stages of 

                                    
6 Totten, Samuel & Paul R. Bartrop, (2008), Dictionary of Genocide, Volume Two: M -Z, 

(Westport, Connecticut: Greenwood Press), p.429  

Regional conflicts can arise from 
a wide variety of causes, 

including poor governance, 
external aggression, competing 

claims, internal revolt, tribal 
rivalries, and ethnic or religious 

hatreds. If left unaddressed, 

however, these different causes 
lead to the same ends: failed 

states, humanitarian disasters, 
and ungoverned areas that can 

become safe havens for 

terrorists.  

National Security Strategy, 

2006, p.15  
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 genocide ,7 which , although not always occurring in order, do provide a 

starting point for placing known events within a reasonably predictive 

framework.   In addition, analyzing historical instances of mass atrocities 

provides an illustration of the type of situations and  potential triggers that 

might be predictive of future mass atrocities.   For example, the possibility of 

responding to a mass atrocity in the course of a 

humanitarian relief operation is quite plausible, 

particularly in a scenario in which the atrocity is 

precipitated by a natural disaster.  Some examples 

could be socially inspired, such as the impact of caste 

privileges in distributing aid in India following the 

2004 tsunami. 8  Another example would be a 

government taking advantage of an opportunity to 

int erfere with the flow of humanitarian supplies to an 

area or misdirecting aid away from sections of the 

population, as with the Indonesian government and rebels in Aceh following 

that same tsunami. 9   

 

Atrocities can also occur in areas that have been recen tly occupied once the 

foreign forces depart: the conflict between the two sides of the Mexican 

Revolution in Vera Cruz after the Americans evacuated in November 1914 

stands out as a North American example. 10   The stigma attached to mass 

atrocities may also stain the hands of those not directly involved in 

perpetrating them, for instance in the case of support given to one side of a 

                                    
7 Stanton, Greg (1998),  The 8 Stages of Genocide, Genocide Watch , 

http://www.genocidewa tch.org/aboutgenocide/8stagesofgenocide.html   
8 Human Rights Watch, After the Deluge,  (2005), 

http://www.hrw.org/en/reports/2005/05/25/after -deluge  
9 Sinitchkina , Svetlana , (2006), Tsunami and Aceh Conflict Resolution, American University 

website, http://w ww1.american.edu/ted/ice/tsunami -aceh.htm  
10  Quirk, Robert, (1962), An Affair of Honor: Woodrow Wilson and the Occupation of 

Veracruz,  (Lexington: University of Kentucky Press), p.170  

EIGHT  STAGES OF 

GENOCIDE 

Classification  

Symbolization  

Dehumanization  

Organization  

Polarization  

Preparation  

Extermination  

Denial  

http://www.genocidewatch.org/aboutgenocide/8stagesofgenocide.html
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I have visited Darfurian  
refugee camps, pushed for the 
deployment of a robust 

multinational force for Darfur, 
and urged divestment from 
companies doing business in 

Sudan. America deserves a 
leader who speaks truthfully 
about the Armenian Genocide 
and responds forcefully to all 

genocides. I intend to be that 
President.  
 

Barack Obama  
January 19, 2008  

http://www.barackobama.com/20
08/01/19/barack_obama_on_the_
importance.php  

civil war or regional conflict which then takes actions that are completely 

divorced from its supporterôs interests.  Thus the reputation for committing 

atrocities garnered by the Nicaraguan Contras during that countryôs civil war 

did little to foster international good will toward the United States in the 

mid -1980s. 11   MARO missions might also be expected as a reaction to 

ñpaybackò or retribution, such as the revenge the Soviets took against White 

Russians as the Soviets consolidated control of the USSR and killed not only 

the soldiers who opposed them, but also their families. 12   It is feared that 

this same debacle might play itself  out in this century should the US 

withdraw too precipitately or maladroitly from Iraq.  13    

 

Examples of mass atrocities which have led to interventions since the end of 

the Cold War include Bosnia in 1995 (Operations 

Joint Endeavor/Guard) and Kosovo four years 

later (Operations Noble Anvil/Joint Forge).   In 

June 1994, after the killing had ended, the US 

deployed  2100 personnel to support humanitarian 

operations in Rwanda (Operation Support 

Hope). 14   It can be accurately said that the 

interventions into the Balkans did indeed stop the 

killing, but did not resolve the conflict as the 

continued presence of internatio nal peacekeeping 

organizations confirms. 15   The memories of 

                                    
11  Bumpers, Dale,(1987), Reaganôs Worthy Nicaragua Peace Plan, New York T imes opinion 

piece, 09 August, 1987, http://www.nytimes.com/1987/08/09/opinion/reagan -s-worthy -

nicaragua -peace -plan.html  
12  New York Times,  (1919),  Reds Kill Families of Russian Officers: Soviet Takes Revenge 

Because Regiment Goes Over to Opposition Troops, 14 March 1919, 

http://query.nytimes.com/mem/archive -

free/pdf?res=9F04E2DA1E39E13ABC4C52DFB5668382609EDE  
13  Totten, Michael, (2009), The F uture of Iraq,  http://www.michaeltotten.com/  
14  Table -  Report to Congress on U.S. Military Activities in Rwanda, 1994 -  August 1997 , 

http://www.dod.mil/pubs /rwanda/table.html  

http://www.barackobama.com/2008/01/19/barack_obama_on_the_importance.php
http://www.barackobama.com/2008/01/19/barack_obama_on_the_importance.php
http://www.barackobama.com/2008/01/19/barack_obama_on_the_importance.php
http://www.michaeltotten.com/
http://www.dod.mil/pubs/rwanda/table.html
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hesitating to deploy to Rwanda still resonate 

with policy makers from then and now. 16   

 

Once a potential genocide is identified and 

interventions are considered, the  most common 

weak point is developing the political will to 

act, 17  which is further comp licated by the 

necessity of forming effective international 

coalitions.  Because of its intelligence 

resources, potential scale of effort, and 

command and control capabilities, other 

nations will watch the US and coordinate their 

efforts with it, however t his does not preclude 

other nations taking the lead in international 

coalitions within their own ñsphere[s] of conscienceò.18   Although the 

interventions in Bosnia and Kosovo mentioned above were essentially US -

led, the US may also assume a supporting role within a coalition led by 

others, such as when Australia led the International Forces in East Timor 

(INTERFET) in the intervention of September 1999.  

 

   

 

 

                                                                                                                 
15  Smith, Rupert, (2007), The Utility of Force: The Art of War in the Modern World,  (New 

York: Knopf), p.278  
16  For an example of the impact of inaction on former President Clinton see: Samantha 

Power, (2001), Bystanders to Genocide, The A tlantic, September 2001, 

www.theatlantic.com/doc/200109/power -genocide .  For an example of the current effect 

see: Ambassador Susan Rice, Statement by Ambassador Susan E. Rice, U.S. Permane nt 

Representative to the United Nations, Remembering the Rwandan Genocide, at the UN 

Genocide remembrance, April 7, 2009 ,  

http://www.usunnewyork.usmission.gov/press_release s/20090407_071.html  
17  Ibid., p.59  
18  Mass, Peter, (1996), Love Thy Neighbor: A Story of War,  (New York: Knopf), p. 269  

Loadmasters help reposition 
Australian Defense Forces 

 
Members of the Australian Defense 

Force disembark from a C-17 
Globemaster III at Royal Air Force 

Base Richmond, Australia, on 
Sunday, May 28, 2006. Two  US C-
17 Globemaster IIIs and their crews 
are helping the Australian Defense 
Force reposition its forces from the 

Solomon Islands back to Australia to 
better support peace operations in 

East Timor. (U.S. Air Force 
photo/Tech. Sgt. Shane A. Cuomo) 

http://www.theatlantic.com/doc/200109/power-genocide
http://www.usunnewyork.usmission.gov/press_releases/20090407_071.html
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Figure 1  

MARO WITHIN THE DEPARTMENT OF DEFENSE  

Three hierarchal documents, the National Security Strategy (NSS), the 

National Defense Strategy (NDS), and the National Military Strategy  (NMS) 

provide the strategic context for any planning effort within the DOD.  This 

strategic context sets the priorities and strikes the  balance between the 

demands for employment and the costs of developing a ready force.  Over 

the years specific, unique requirements have led to the growth of a 

disjointed plethora of other strategic guidance documents that also influence 

planning.  Recent ly the DOD reorganized its many planning documents into 

two primary categories: those which describe how the US military forces are 

to be used (the Global Employment of the Force or GEF) and those which 

describe how to build and maintain those forces (the Global Development of 

the Force or GDF).  The Chairmanôs Comprehensive Risk Assessment informs 



-  11 -  
 

the writing of both the NDS (by the Office of the Secretary of Defense) and 

the NMS (by the Joint Staff).  Of interest to this paper is that the latest 

version o f the NSS, written in 2006 and quoted above, gives straightforward 

direction on how the United States should concern itself with genocide.  

However, none of the supporting documents listed above contains follow -on 

guidance to this direction.  In fact, in t he broad array of documents used to 

coordinate and develop strategic plans with in the DOD, the words genocide 

and mass atrocity are simply absent.  The Carr Center/PKSOI partnership is 

working to change that within the Pentagon.  MARO concepts are being 

developed for the Office of the Secretary of Defense ( OSD), Defense 

Planning Scenario writing cycle, as well as for the next Quadrennial Defense 

Review and the GEF and GDF  processes.  Concurrently, PKSOI is working 

with the Joint Staff to begin the process of writing MARO concepts into joint 

doctrine development and training environments.  Both partners will 

continue to work with the US Army to incorporate MARO concepts deeper 

into important future large -scale force -structure shaping exercises such as 

UNIFIE D QUEST, which deals with developing the capabilities of the US Army 

twenty years from now.   In addition, the MARO Projectôs annotated planning 

framework (APF) will be introduced to the functional and regional Combatant 

Commands (COCOMs).  
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Figure 2  

Because of their regional orientation, the Geographic Combatant Commands 

(GCCs) are by design the element of the DOD most likely to be the ñfirst 

responderò in a mass atrocity intervention.  These commands, such as Africa 

Command (AFRICOM), Pacific Command  (PACOM), and Central Command 

(CENTCOM), etc., are supported in their regional duties by the functional 

Combatant Commands, such as Strategic Command (STRATCOM), Special 

Operations Command (SOCOM) and Transportation Command (TRANSCOM). 

These commands provi de specialized support such as satellite imagery, 

special operations and civil affairs support, and heavy lift platforms (ships 

and aircraft), which every GCC needs to conduct any operation.  All the 

COCOMs (both functional and regional) are charged to wri te campaign plans 
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which envision the best end state possible for their area of responsibility 

(AOR) or their functional environments.  In the case of mass atrocity 

responses, the functional orientation of commands such as TRANSCOM and 

SOCOM  gives them a s upporting role in developing the GCCôs place- and 

time -specific campaign plans.  The GEF and the GDF culminate at the level 

of the GCC, where campaign plans have a high priority for resources, 

logistical support and training to prepare for an actual intervention and 

provide the deterrent force that makes diplomacy effective.  Therefore , the 

MARO Annotated Planning Framework was written specifically for this 

planning audience.   

 

 

Figure 2  

Command Campaign Plans are written in the GCC once the context has been 

set by the strategic guidance documents discussed ab ove.  Operational 

priorities are established by first recognizing critical  partnerships , then key 
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supporting partnerships, and finally key countries or 

non -state actors of concern .  The planners then begin 

to pragmatically link campaign planning to what th ey 

know about their AORs gained through the security 

cooperation focus areas which cover the spectrum of 

activities listed at the bottom of figure 3.  MARO 

concepts could nest in several of these existing 

security cooperation categories.  This is not a new  

requirement for the GCC staff, because the countries 

at risk for mass atrocities are already a part of the 

commandôs current regional strategy process.   

  

W RITING  THE  ANNOTATED  PLANNING  FRAMEWORK   
After thoroughly reviewing the existing strategic 

guidanc e documents and operational doctrine, it was 

necessary to determine what sort of planning 

document would best meet the missionôs 

requirements.  The initial concept was to take a 

standard non -combatant evacuation operation (NEO) 

order and weave it into a MARO - like shape.  The two 

missions have some obvious common factors: both 

involve the introd uction of forces into an ongoing 

fight and both require that a specific element of the 

population be segregated and protected by securing 

them from danger and then removing them to 

somewhere safe.  The favorable comparisons end 

there, unfortunately, becaus e in a NEO, once the 

designated population is safe, the intervening forces 

leave and the fighting is no longer their concern.  In 

a mass atrocity intervention the interveners will stay until some degree of 

MARO APF Reference List 

1. "ÁÒÂÁÒÁ (ÁÒÆÆȟ Ȱ.Ï ,ÅÓÓÏÎÓ ,ÅÁÒÎÅÄ 
from the Holocaust? Assessing Risks of 
Genocide and Political Mass Murder 
ÓÉÎÃÅ υύωωȟȱ !ÍÅÒÉÃÁÎ 0ÏÌÉÔÉÃÁÌ 3ÃÉÅÎÃÅ 
Review, February 2003,. 

2. Benjamin Valentino, Final Solutions: 
Mass Killing and Genocide in the 20th 
Century (Ithaca, NY: Cornell University 
Press, 2004), 

3. Paul Huth and Benjamin Valentino, 
Ȱ-ÁÓÓ +ÉÌÌÉÎÇ ÏÆ #ÉÖÉÌÉÁÎÓ ÉÎ 4ÉÍÅ ÏÆ 
War,1945-φτττȟȱ ÉÎ *Ȣ *ÏÓÅÐÈ (Å×ÉÔÔȟ 
Jonathan Wilkenfeld, and Ted Robert 
Gurr, eds., Peace and Conflict 2008 
(Boulder, CO: Paradigm Publishers, 
2008) 

4. Bruce Jones, Peacemaking in Rwanda: 
The Dynamics of Failure (Boulder, CO: 
Lynne Rienner, 2001), p. 39; and Neal 
+ÒÉÔÚȟ Ȱ2×ÁÎÄÁȡ !ÃÃÏÕÎÔÁÂÉÌÉÔÙ ÆÏÒ 7ÁÒ 
#ÒÉÍÅÓ ÁÎÄ 'ÅÎÏÃÉÄÅȟȱ 5ÎÉÔÅÄ 3ÔÁÔÅÓ 
Institute for Peace, Special Report, no. 
13, January 1995. 

5. Valentino, Final Solutions, pp. 35-37; 
and Bruce Jones, Peacemaking in 
Rwanda: The Dynamics of Failure 
(Boulder, CO: Lynne Rienner, 2001) 

6. Valentino, Final Solutions, p. 241 and 
Scott Straus, The Order of Genocide: 
Race, Power, and War in Rwanda 
(Ithaca, NY: Cornell University Press, 
2006) 

7. True in Armenia, East Timor, Bosnia, 
Rwanda, and Kosovo. Alan Kuperman, 
The Limits of Humanitarian 
Intervention: Genocide in Rwanda 
(Washington, D.C.: Brookings 
Institution Press, 2001) and Ben 
Kiernan, Blood and Soil: A World 
History of Genocide and Extermination 
from Sparta to Darfur (New Haven, CT: 
Yale University Press, 2007)  

8. Samantha Power, A Problem From 
Hell: America and the Age of Genocide 
(New York, NY: Basic Books, 2002). 

9. Ȱ%ÉÇÈÔ 3ÔÁÇÅÓ ÏÆ Á 'ÅÎÏÃÉÄÅȟȱ 
http://genocidewatch.org/aboutgenoc
ide/8stagesofgenocide.html)   

Lre 

http://genocidewatch.org/aboutgenocide/8stagesofgenocide.html
http://genocidewatch.org/aboutgenocide/8stagesofgenocide.html


-  15 -  
 

stability is restored (beyond simply protecting vi ctims) and continue the 

mission with the correspondingly greater challenge of supporting those  who 

will help return this nation to a functioning member of the international 

community.  Other planning forms in the current joint planning portfolio, 

such as the standing operational plans for humanitarian operations that each 

GCC has ready for disaster relief, were also too short - term in nature and 

limited in scope to serve this mission well.  Functional planning formats, 

such as those for widespread problems like terrorist or WMD attacks, were 

too generic to work with the known complexities of this mission.  Ultimately, 

the Joint Operations and Execution System (JOPES) proved its resilience to 

adaptation and became the basis for writing the prototype generic p lanning 

tool for MARO.   

 

The APF is modeled on the JOPES level I, Commanderôs Estimate.19   The 

JOPES Commanderôs Estimate process is one continuous logical progression 

which has two primary components:  mission analysis and course of action 

development.  The MARO APF modifies the traditional mission analysis for 

intervention and is accompanied by two scenarios which illustrate the 

complete process through cou rse of action selection.  The planning 

framework and scenarios are the result of concentrat ed professional military 

expertise provided by  a core group of retired and active duty planners with 

vast experience at the GCC level, as well as considerable tactic al experience 

in major combat operations and large scale stability operations.   Further 

modifications followed the introduction of the framework to various 

audiences ranging from military planners, including general officers from the 

US and other nations, to State Department experts, former am bassadors, 

UN officials and representatives from NGOs.   

                                    
19  The JOPES process contains four levels of planning, each demanding greater detail and a 

multitude of types of plans ranging from concept  plans to contingency plans and full blown 

operational plans.  All of these plans contain a standard index of annexes and appendices 

arranged alphabetically.    
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Because this planning tool is grounded within 

current and accepted joint planning procedures, 

planning staffs will find it recognizable and 

applicable to their command planning 

processes.  Obviously the JOPES process is 

oriented towards military planning  requirements 

and sometimes seems to consider non -military 

issues and matter s as afterthoughts, as 

indicated by the placement of the ñInteragency 

Coordination Annexò20  in the JOPES Manual, 

Volume II at the rear of the Commanderôs 

Estimate process.  The annexes are arranged 

alphabetically and interagency coordination in 

that annex is allocated the letter ñVò.  As MARO 

pla nning evolved and it became necessary to 

expand the parameters of military intervention 

to include a staggering assortment of 

stabilization operations that are best left to 

other elements of the government, it was 

decided to reverse that working orientatio n by 

bringing Annex V considerations to the forefront 

of the APF.   

      

The planning framework also reflects changes in 

doctrine and operations that have been 

developed recently around the new category of 

military actions designated ñstability 

                                    
20  JOPES Volume II, (2006), p.E -V-1 

Excerpts from JOPES 
Annex ñVò considered 
in APF development 

¶ Identify the US national 
security objectives and 
interests served by this 
plan, the interagency 
capabilities needed to 
return to normalcy 
(Phase 0) or to establish 
a new normalcy  

¶ Assumptions ï list key 
assumptions that 
influence interagency 
planning.  

¶ Legal Considerations ï 
list any legal 
considerations that may 
affect interagency 
participation, e.g. 
applicable international 
law, or the authorities 
established under USC 
titles 

¶ Describe integration 
between the military, 
USG agencies, and 
other international or 
civilian organizations as 
the operation transitions  
¶ Tasks and Milestones ï 

identify the foreseen 
tasks and milestones 
before handing-off 
responsibilities to a 
multinational 
organization (e.g., UN, 
NATO) or back to the 
host country. 
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operations .ò  Since late 2005, when DoD Directive 3000.05, Military Support 

for Stability, Security, Transition, and Reconstruction (SSTR) Operations , put 

stability operations on par with combat operations, the Department has been 

struggling to bring its actions int o line with the  directive. 21   The Army has 

included much of this new thinking in its Commanderôs Campaign Design 

process , which is intended to broaden the aperture through which its tactical 

commanders plan operations. 22   The new Joint Publication 3 -07 also 

addresses these changes and formally brings them into doctrine where they 

can be developed for the GCCs, with the services assuming responsibility for 

developing the capability to support stability operations around the world. 23   

 

 
  

                                    
21  DOD Directive 3000.05, Military Support for Stability, Sec urity, Transition, and 

Reconstruction (SSTR) Operations (2005),  p.1  
22United States Army, (2008), Commanderôs Appreciation and Campaign Design, Version 

1.0,  TRADOC Pamphlet 525 -5-500  
23  Joint Publication 3 -07, (2008), Civil -Military Operations  
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The following table con tains a brief overview of the modifications made to 

the JOPES Commanderôs Estimate Level I by the MARO core planning group. 

JOPES Commanderôs  
Estimate Level I*  

MARO Annotated Planning 
Framework  

Title: Campaign for XXX 
 
1. Mission Analysis.  

a. List relevant facts.  

b. List key assumptions.  
c. List limitations.  
d. List enemy centers of gravity (COG). Id 
critical capabilities & related critical 
vulnerabilities  

(1) Enemy COG #1  

(a) Critical Capability #1  

1 Critical Vulnerability #1  
2 Critical Vulnerabil ity #2  

e. List friendly COG.  
(1) Friendly COG #1  

(a) Critical Capability #1  
1 Critical Vulnerability #1  

2 Critical Vulnerability #2  
f. List essential tasks necessary to accomplish 
the mission.  
g. Identify the friendly end state.  
h. State the mission  
 

Title: Operations in Response to Mass 
Atrocity in Country X  
1. Mission Analysis  

a. List of facts common to mass 

atrocities  
b. List of assumptions relevant to 
COCOM planning  
c.  Replaced  by Planning Parameters: 
Prevention v. Intervention & Suggested 
Force St ructure  

d. Added:  List of Critical Variable s from 

2007 Joint Operating Environment  
e. Drivers of Conflict Analysis  
f. Critical Capabilities & Vulnerabilities  
g. Essential Tasks in Stages  

1. Main Operational   
2. Supporting  

3. Setting Conditions  
h. Identify  the End States  
i. State the Mission  

     k. Added: Commanderôs Intent 
l. Added: Commanderôs Critical 
Information Requirements  
 

2. Courses of Action (COA) Development  

    a. Enemy COAs  
       (1) Potential enemy COAs.  
       (2) Indications & warnings  
       (3) Information for SecDef  

    b. Friendly COAs.  
      (1) Combat capability required  
      (2) Force provider  
      (3) Potential Destination  
      (4) Required delivery dates  
    c. COA Analysis.  
    d. COA Comparison  

    e. COA Selection & R ecommend  
 

2. Courses of Action (COA) Development  

a. Added: Commanderôs Planning 
Guidance  
b. Perpetrators COA  

1. Prevention  

2. Intervention  
c. Added:  Example  MARO COAs 

1. Safe Havens  
2. Separation  
3. Saturation  

     d. COA Analysis  
e.COA Comparison  

f. COA  Selection & Recommendation  

* CJCSM 3122.03B, Joint Operation s Planning and Execution System (JOPES), Volume II Planning Formats, 

28 February 2006  

Figure 4  

FORMAT OF THE ANNOTATED PLANNING FRAMEWORK  
The format of the APF was inspired by the West Point Atlas of War, in which 

text describing a battle is on one page, while the page opposite shows a map 

of the battlefield.  In the planning framework, the plan as it is outlined in the 

JOPES manual with MAR O modification appears on the left side of the page, 
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while the right side supplies references or rationale for the changes made.  

For example, the first step in the planning process begins with facts and this 

section of the APF presents fourteen facts gene ric to mass atrocities which 

are the result of Carr Center research in developing a typology of mass 

atrocities.  Their references are on the opposite page.   

Left Side ï Commanderôs Estimate Rationale/References ï Right Side   
Facts Historical Analysis 

 

Å14 facts generic to mass atrocities 

ÅIntended as a stepping stone to 
understanding mass atrocities and 
developing research parameters for 
planning 

ÅHelps to clarify assumptions  

References for immediate application that 
are relevant to understanding the peculiar 
problems of mass atrocity intervention 

Figure 5  

Having this research available before any planning effort is directed allows a 

planning staff to better understand the complexities of this mission and 

illuminates pathways for further, more specific research on the exact facts 

for a scenario as time allows.  Quite often when planning is initiated, there 

arenôt many planners with extensive knowledge of the particular cultural 

issues and history of a country moving toward a likely mass atrocity.  This i s 

especially true if the command has an underdeveloped security cooperation 

process evaluating the potential for mass atrocities within the AOR.  Having 

these facts and references available gives planners a place to start 

researching their specific mission  by outlining materials they could use and 

experts they might contact beyond those identified in networks established 

previously.  With a valid starting point to understanding how to plan to 

prevent or intervene in a mass atrocity, the planning staff gains  a better 

appreciation of this mission and can move into the next step by making 

clearer assumptions.  
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ASSUMPTIONS    

Assumptions are pivotal to planning and their relationship to facts is 

characterized in Joint Publication 5 -0 as follows:  

A fact is a statement of information known to be true 

(such as verified locations of friendly and adversary 
force dispositions), while an assumption provides a 

supposition about the current situation or future 
course of events, assumed to be true in the absence 

of fac ts. Assumptions are necessary to enable the 
commander to complete an estimate of the situation 

and select the COA. Assumptions that address gaps 
in knowledge are critical for the planning process to 

continue. For planning purposes, subordinate 
commanders t reat assumptions made by higher 

headquarters as true in the absence of proof to the 

contrary. However, they should challenge those 
assumptions if they appear unrealistic. Assumptions 

must be continually reviewed to ensure validity.  24  

When assumptions prove  to be invalid, particularly at the combatant 

command level as that is the nexus between strategic policy decisions made 

in Washington DC and the military leaders directing operations in the 

country in question, the risks can be quite damaging.  An example  is 

illustrated below, which depicts a slide from US Central Commandôs 

preparation for the invasion of Iraq in 2002.  Several of the ñKey Planning 

Assumptionsò stand out, but of particular importance are the following 

assumptions: ñOpposition groups will work with usò and ñDoS [Department 

of State] will promote creation of a broad -based, credible provisional 

government ïprior to D -Dayò.  Both of these crucial assumptions proved 

false almost immediately, to the great detriment of the mission.  

                                    
24  JP 5-0, Joint Operations Planning, (2006), p.III -26  
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Considering th ese examples as 

they might apply in potential 

MARO missions sounds a 

cautionary note for future 

planners of such missions.  The 

first assumption, regarding who 

will support outsiders invading a 

country ñfor its own good,ò 

underscores the difficulty and 

dan gers of assuming that any 

intervention will be welcomed.  

In MARO missions, such a lesson means that any assumption that resident 

groups being eliminated will welcome the interveners must always be placed 

up front and, during planning and the operation, qu estioned continuously.  

The next assumption, regarding the readiness of a credible provisional 

government, is also a primary core assumption that will require very close 

scrutiny and underscores the need for an ñacross the spectrum of 

governmentò response.   

 

I n developing the Annotated Planning Framework, the MARO core planning 

group took the opp ortunity to address this problem of mitigating the risks 

posed by invalid assumptions which  has long pl agued planning staffs.   I n the 

APF the Main Tasks have each been linked to a specific assumption, in an 

effort to add a degree of risk calculation as to the severity of the issue 

should a task fail. 25   Because the MARO APF is a generic document and  

therefore substantially more academic than a ñreal worldò operational plan, 

it offers an opportunity to connect the validity of assumptions to tasks and 

                                    
25  Presumably this structure could be used to calculate that impact on subsequent tasks and 

probable ramifications to the next stage, which, though beyond the scope of the original 

MARO Project, stands as an open invitation for further exploration . 
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to the risk analysis planners must continually administer throughout the 

operation.  This is helpful because by making the connections between 

assumptions and tasks clear er, a larger portion of the staff understands how 

specific assumptions are vital to the mission.  That collective insight will 

enlarge the number of eyes and ears which can watch for and quickly react 

to political or operational changes which prove or inva lidate an assumption.  

In that light, assumptions are divided into two categories:  the most 

important is a mission critical assumption , which means that, should this 

assumption fail the tasks related directly to it will fail and put the entire 

mission in j eopardy.  The second is a significant risk assumption , which 

means that should this one prove false, the tasks linked to it will fail and 

mission success will be undermined, b ut perhaps not fatall y.  

 

M ISSION  PARAMETERS  & FORCE STRUCTURE  

The MARO Project a lters the traditional mission analysis process at this point 

to formalize the connection between two distinct but inexorably linked 

strategies: prevention and intervention.  It is relatively new ground in the 

military to formally plan  a preventative operat ion, but this concept is gaining 

traction with the new emphasis on stability operations mentioned above.  

Prevention is obviously the preferable choice in dealing with a potential mass 

atrocity, but it is a much more difficult strategy to describe in generi c 

planning terms than is intervention.  (It is incidentally also impossible to 

prove success in this mission, since a mass atrocity that doesnôt occur might 

be argued to have never actually been imminent.)  Prevention depends on a 

diplomatic effort backed by a preventative show of force.  Because the 

concept of deterrence leans heavily on capabilities, planning for intervention, 

at least to a certain extent, is also planning for prevention.  It thus becomes 

very easy to blur the line between the two mission s, and explicit recognition 

of the mission parameters at this point in the mission analysis helps to 

maintain clarity throughout future planning.  
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The Office of the Coordinator for Reconstruction and Stabilization at the 

Department of State (S/CRS) has rec ognized the GCCôs potential as the 

place to synchronize coordination between the Departments of State and 

Defense outside Washington DC. 26   For both missions of prevention and 

intervention, the GCCôs place within the hierarchy of military support to 

foreign policy gives decision -makers a direct conduit to many facets of the 

problem and, in coordination with S/CRSôs proposed command structure in 

their Draft Planning Framework, could serve as the best point to organize 

the preventative show of force that may dissuade a potential perpetrator 

from carrying through with his plans.  Extensive coordination at this point 

gives policy -makers more opti ons in dealing with a crisis leading to a mass 

atrocity, while giving regional diplomats and military commanders 

opportunities to engage other nations and their militaries in an effort to 

strengthen a nascent coalition at a regional level.   

 

Retired US Ar my Colonel Scott Feil (also a member of the MARO staff) 

outlined the duties that a military intervention force might have encountered 

had it been deployed to Rwanda in 1994.   

                                    
26  Office of the Coordinator for Reconstruction and Stabilization, US Government Draft 

Planning Framework for Reconstruction, Stabilization, and Conflict Transformation, (2005), 

p.13  
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In keeping with Dallaireôs and Feilôs conclusions that future military 

intervention forces might be called upon to administer a panoply of duties 

running the spectrum of stability operations, and coordinate them with many 

different governmental agencies from legal to financial as well as diplomatic, 

th e core planning group recommended a unique combination of civil -military 

Preventing Genocide: How the Early Use of Force Might Have Succeeded in Rwanda, Feil worked with Lieutenant 
DŜƴŜǊŀƭ wƻƳŜƻ 5ŀƭƭŀƛǊŜ ŀƴŘ ŀƴ ƛƴǘŜǊƴŀǘƛƻƴŀƭ ǇŀƴŜƭ ƻŦ ǎŜƴƛƻǊ ƻŦŦƛŎŜǊǎ ǘƻ ŜǾŀƭǳŀǘŜ 5ŀƭƭŀƛǊŜΩǎ ŀǎǎŜǊǘƛƻƴ ǘƘŀǘ ŀ рллл-

man armed force deployed at the right moment could have substantially quelled that genocide.
1
  The panel 

supporǘŜŘ 5ŀƭƭŀƛǊŜΩǎ ŎƭŀƛƳ ǘƘŀǘ ŜŀǊƭȅ ƛƴǘŜǊǾŜƴǘƛƻƴ ŎƻǳƭŘ ƘŀǾŜ ŀǘ ƭŜŀǎǘ ƳƛǘƛƎŀǘŜŘ ǘƘŜ ƴǳƳōŜǊ ƪƛƭƭŜŘΦ 

ΧDŜƴŜǊŀƭ 5ŀƭƭŀƛǊŜ ŜƴǾƛǎƛƻƴŜŘ ǘƘŀǘ ŦŀƛƭǳǊŜ ƛƴ ŀƴȅ ƻƴŜ ƻŦ ŦƻǳǊ ŎǊƛǘƛŎŀƭ ǘŀǎƪǎ ǿƻǳƭŘ ǊŜǎǳƭǘ ƛƴ ŎƻƴǘƛƴǳŜŘ ƪƛƭƭƛƴƎ 
or a humanitarian disaster: (1) prevent genocide; (2) protect the people so they can return to their homes; 
(3) provide security for the flow of humanitarian aid; and (4) provide a secure environment facilitating the 
cessation of conventional hostilities. To accomplish these critical tasks, the military force would undertake 
several subordinate, supporting tasks. Rules of engagement would permit the force to take offensive 
action, including the use of deadly force, to prevent continued genocidal killing. In concert with the 
application of force where necessary, all the rear-area noncombatants would be disarmed and their 
weapons collected and controlled by the intervening force. The force (together with a growing UN police 
support detachment) then would begin to gather information and secure witnesses as a prelude to the 
ǇǊƻǎŜŎǳǘƛƻƴ ƻŦ ǘƘŜ ǇŜǊǇŜǘǊŀǘƻǊǎΦΧ 

Security would be provided at specific sites for citizens threatened by violence. This probably would result 
in the establishment of separate sites for the ethnic groups, as retribution and retaliation could be 
expected. An essential element in providing security for the population would be stabilizing the 
movement of refugees and displaced persons because in 1994 the displacement of the target population 
gave the killers the opportunity to select victims as theȅ ǇŀǎǎŜŘ ǘƘǊƻǳƎƘ ǊƻŀŘōƭƻŎƪǎΧ 

After establishing general order and security in the rear areas where the majority of the killing was taking 
place, the force would move toward the more traditional mode of peacekeeping, by dealing with the 
conventional belligeǊŜƴǘ ŦƻǊŎŜǎΣΧDŜƴŜǊŀƭ 5ŀƭƭŀƛǊŜ ǾƛŜǿŜŘ ǘƘŜ ŎŜǎǎŀǘƛƻƴ ƻŦ ǘƘŜ ƎŜƴƻŎƛŘŀƭ ǾƛƻƭŜƴŎŜ ŀǎ ŀ 
ƴŜŎŜǎǎŀǊȅ ŀƴŘ ǎǳŦŦƛŎƛŜƴǘ ǇǊŜŎƻƴŘƛǘƛƻƴ ǘƻ ǘƘŜ ŜƴŘ ƻŦ ǘƘŜ ŎƛǾƛƭ ǿŀǊΧΦ ¢Ƙǳǎ ǘƘŜ ƛƴǘŜǊǾŜƴƛƴƎ ŦƻǊŎŜ ƘŀŘ ǘƻ ǎǘƻǇ 
the mass killings and then establish for itself a role as a "conduit" for negotiations between the military 
forces. This was especially important in 1994 as the two sides were much more willing to talk to military 
ǇŜǊǎƻƴƴŜƭ ǘƘŀƴ ǘƻ ŘƛǇƭƻƳŀǘǎ ŀƴŘ ǇƻƭƛǘƛŎƛŀƴǎΦ Χώ¢ƘŜǊŜŦƻǊŜϐΣ ǘƘŜ ƛƴǘŜǊǾŜƴƛƴƎ ŦƻǊŎŜ ǿƻǳƭŘ ǇǊƻǾƛŘŜ ŀ ǎŜŎǳǊŜ 
neutral environment for the reestablishment of the peace process and security for the establishment of a 
broad-based transitional government. As the ethnic violence decreased, the force would be prepared to 
delineate a new cease-fire line, establish a new demilitarized zone, and place itself between the 
belligerents. 

Scott Feil, (1998), http://www.wilsoncenter.org/subsites/ccpdc/pubs/rwanda/frame.htm 
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formations.  The following civil -military organization is proposed for either a 

preventative show of force or an actual intervention operation:   

1.  Immediate Intervention Force  ï Prepar ed to go into the target nation 

as the name suggests: immediately.  This force would be highly mobile, with 

a large communications capability and specifically organized medical and law 

enforcement capabilities tailored to the specifics of the known mass at rocity 

site(s).  Their primary objectives would be to stop the killing, protect the 

population, care for the wounded, examine the mass graves and hold those 

accused as perpetrators for law enforcement officials.  

2.  Sustainment and Response Force  ï Designed to  protect the 

stabilization assistance elements, ensure the overall security of the area, 

provide quick - response combat reinforcements and synchronize 

humanitarian support.  

3.  Stabilization Assistance Force  ï Designed to support immediate and 

prioritized large -scale medical, sanitary and infrastructure requirements once 

the mass atrocity has ended.     

 

PLANNING  CATEGORIES  & CRITICAL VARIABLES  

Once the parameters of the operation (prevention or intervention) are 

established, planning can move to the next step, which in this case was an 

addition to the JOPES model of another joint product: the Joint Operating 

Environmentôs Twelve Critical Variables by mass atrocity - related category.  

The following matrix illustrates how the critical variables were applied to 

each of the categories the MARO core planning team devised as a means to 

clarify the actors in this problem.  Perhaps the most important dive rgence 

from the JOPES planning model is that the bright line between ñenemy and 

friendlyò must be replaced with a multi-actor categorization reflecting the 

reality of this complex mission.   

4.       
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PLANNING  CATEGORIES  &  CRITICAL VARIABLES  

Once the parameter s of the operation (prevention or intervention) are 

established, planning can move to the next step, which in this case was an 

addition to the JOPES model of another joint product: the Joint Operating 

Environmentôs Twelve Critical Variables by mass atrocit y- related category.  

The  following matrix  illustrates how the critical variables were  applied to 

each of the categories the MARO core planning team devised as a means to 

clarify the actors in this problem.   Perhaps the most important divergence 

from the JOPES planning model is that the bright line between ñenemy and 

friendlyò must be replaced with a multi -actor categorization reflecting the 

reality of this complex mission.    

 

Perpetrators  Victims  Interveners  Others  

Identified as the 

dominant element 

controlling 

environment & 

information  
 

The subordinate 

element, unable to 

escape or present 

message  
 

Outsiders willing to 

impose end of violence 

forcefully & reshape 

society  
 

Not part of the 

killing, could be 

within the region or 

part of the 

international  

community, or the 

domestic population 

of the intervening 

nation(s), etc.  
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The APF recognizes four categories of actors in a potential intervention: 

perpetrators, victims, interveners and ñothersò.  The last, seemingly 

ambiguous, category refers to a variable with perhaps the most power in the 

entire equation ï the observers.  Th ese could be people in the subject 

country who aren't part of the killing, those in bordering countries, members 

of the international community, the media, or the domestic population of the 

intervening nation(s).  In the age of information they wield the g reatest 

control over responding to a mass atrocity.  It is they who determine 

whether or not a mass atrocity is taking place, who is whom within the 

maelstrom where in fact  today's victims may be  yesterday's perpetrators, 

the ease with which an intervening  force can 

stage or move within a region, and crucially, 

whether or not the 

intervention is 

perceived as  

successful .  A current 

example of this is the 

conflict in Darfur.  

Generally speaking the policy of 

attacking, killing and forcibly 

displacing members of some 

tribes does not evince a specific 

intent to annihilate, in whole or 

in part, a group distinguished on 

racial, ethnic, national or 

religious grounds. Rather, it 

would seem that those who 

planned and organized attacks 

on villages pursued the intent to 

drive the victims from their 

homes, primarily for purposes of 

counter-insurgency warfare. 

Report of the International 
Commission of Inquiry on Darfur to 

the United Nations Secretary -General 
http://www.un.org/News/dh/sudan/

com_inq_darfur.pdf  

 

A U.S. team is on the ground 
in Chad interviewing Sudanese 
refugees from Darfur in order 
to gather information that will 
help our government make a 
determination as to whether 
the violence and atrocities in 
Darfur constitute genocide 
under the International 
Convention for the Prevention 
of Genocide. This is important 
work, but regardless of the 
words used to describe what 
is happening in Darfur, we are 
acting with the utmost sense 
of urgency.  
 

SecState Colin Powell, 
 05 August, 2004 
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Written annually , the Joint 

Operating Environment  

ñprovides a perspective on 

future trends, shocks, contexts, 

and implicationsé.ò27   The core 

planning group used the 2007 

draft Joint Operational 

Environment (JOE) to help the 

planning staff  broaden its view 

of the environment within which 

the US was likely  to employ 

force.  It brings into the 

planning process twelve 

elements of the environment 

that are most likely to impact 

military operations. 28   The 

variables are used to keep the 

planning logic flowing, while 

formally weaving that thread of 

logical thought  through 

important aspects of the 

situation on the ground, the 

region and events surrounding a 

crisis.  The following table is an 

example of the first three 

crucial variables applied to 

Cambodia during that genocide in the 1970s.  

                                    
27  Joint Operating Environment, (2008),  p.ii,  
28  Joint Operational Environment , Working Draft, (2007), p.14   

APPLYING THE CRITICAL VARIABLES  

Joint concept development and 
experimentation req uires a consistent 

and realistic view of the future 
operational environment. These 

critical variables will determine the 
nature of that environment. 

Projecting the impact of current 
trends on these variables over the 
next 20 ï 25 years will yield not a 

pre diction of a single future 
operational environment, but a range 

of possible future operational 
environments. Manipulating these 
variables within that range allows 

experimentation to fully challenge full 
spectrum Joint operations with a 

variety of specific scenarios that all 
fall within an acceptable range of 
alternative futures derived from the 

framework of the JOE.  While each 
variable must be considered in every 

experiment, the degree to which a 
variable impacts an operation can be 
adjusted. This allows f or a variety of 

environments within the same 
experimental construct. In addition, 

adjusting the variables presents a 
dynamic and full spectrum 
environment that requires leaders to 

take a fresh look at each 
experimentation event, while 

facilitating a variet y of adaptive force 
packaging.  Dealing with variables 
and their sensitivity will only grow in 

importance over time.  
 
Joint Operational Environment , Working Draft, 
(2007), p.14  
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The twelve variables from the May 2007 draft  follow on the next page .29   

 

Geography & Physical Environment  ï history has demonstrated that those 

forces able to gain an advantage by using various aspects of the physical 

environment have a much higher probability of defeating their opponents, 

regardless of si ze and power overmatch.  Potential opponents of the United 

States clearly understand that less complex and open environments favor 

the U.S. with its standoff technology, precision guided munitions (PGM), and 

sophisticated intelligence, surveillance and rec onnaissance (ISR) capability. 

For this reason, adversaries will seek to use complex terrain such as urban 

environments, unfavorable weather patterns, and less trafficked sea lanes, 

when confronting U.S. forces. They will look to take advantage of strategic , 

operational, and tactical choke points for focusing their efforts.  Complex 

                                    
29  Ibid., pp.7 -13  

Critical Variable  Perpetrator  Victim  Intervener  Others  

Geography & 
Physical 
Environmen t:     

Removed 
political 
opponents, 
professions & 
educated from 
cities to farms 

across the 
country  

Forced from 
homes in cities & 
ordered to 
become manual 
labors in camps 
across the country  

Sea based entry is 
possible as well as 
large staging 
areas for land & 
air exists in 
Vietnam & 

Thailand  

Thailand borders 
Cambodia to the 
north and west 
and Vietnam to 
the east and 
south.  South 

China Sea coast 
runs NW to S  

Nature & Stability 
of Critical Actors :  

Dictatorial, 
Maoist 

communism w/ 
brutal repressive 

political structure 
supported by 
rigid police -state 
tactics  

Harassed 
constantly to 

confess to 
individual crimes, 

split from fami ly & 
homes.  Isolated 
& unable to resist 
government 
pressure  

Recent long wars 
in the region 

involving  nations 
most likely to 

intervene make 
action improbable  

Vietnam has very 
tense relations w/ 

Khmer 
government, Laos 

and Thailand have 
limited influence  

Culture :    Cambodian 
peasant is the 
ideal & all others 
must become 

famers/peasants.  
Absolute 
enforcement 
w/torture, rape, 
murder as tools  

Most are city 
dwellers w/ 
sophisticated 
culture & 

manners, 
unprepared for a 
farming life, 
cannot form 
resistance  

Int ervening 
nations are 
ignoring the 
country & given 

the decade long 
fighting there, 
unlikely to do 
anything more  

Similar cultures 
exist in region, 
however similar 
does not mean 

the same.  
Languages are 
different & 
attitudes toward 
Cambodians are 
not predispo sed to 
helping them  
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terrain fosters highly decentralized and often unconnected events that 

detract from a conventional forceôs ability to concentrate its efforts 

1.  Nature and Stability of Critical Actors  ï this variable refers to an actorôs 

internal cohesiveness with respect to population, economic infrastructures, 

political processes and authority, military forces, goals, and agendas.  It is 

important to determine where the real strength of the org anization lies; it 

may be in the political leadership, the military, the police, or some other 

element of the population. Understanding this variable will allow US forces to 

better visualize the nature of the military campaign and the true aims of a 

threat  campaign, operation, or action. A state or other entity that must 

commit significant resources to maintain internal control may represent less 

of a threat in conventional combat and more of a threat in stability and 

support operations.  

2.  Sociological Demog raphics  ï demographics concern the characteristics of 

a human population or part of it, especially its size, growth, density, 

distribution, and statistics regarding birth, marriage, disease, and death. The 

demographics of a population are a significant fac tor contributing to 

likelihood of conflict.  Perceived inequities among sectors of a population can 

breed envy and resentment, often resulting in conflict.  Conditions such as 

overpopulation and an uneducated, unemployed ñyouth bulgeò can 

aggravate economi c, ethnic, religious, and other rivalries.  

Culture  ï culture is a system of shared beliefs, values, customs, behaviors, 

and artifacts that the members of society use to cope with their world and 

with one another. Understanding a culture requires examining  several 

elements, including its core values, history, myths, traditions, and other 

factors. A culture can change over time. Its shared values and beliefs are 

transmitted from generation to generation through learning and social 

interaction. Finally, a cul ture in and of itself does not cause a conflict. It is 

the friction that comes from the interaction between two different cultures 
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that creates the potential for conflict.  

 

3.  Regional and Global Relationships  ï Nation states and/or non -state 

actors often enter into relationships, which can be regional or global. These 

relationships include political, economic, military, or cultural mergers and 

partnerships. An actorôs membership in or allegiance to such a relationship 

can determine its actions in terms of support, motivation, and alliance 

construct. When actors create regional or global alliances, they can add to 

their collective capability and broaden the scale of operations and actions. 

These relationships wi ll be fluid and unpredictable, and they will have 

common objectives. Regional and global relationships of potential opponents 

or allies and coalition partners shape the scale, intensity, and perseverance 

of antagonists in military operations. In the age of  globalization, regional 

activities will undoubtedly draw global interest and, potentially, involvement. 

Effects created in one part of the world at the operational or even tactical 

level could have global, cascading outcomes at the strategic level.  

Milit ary Capabilities  ï existing military capabilities are without doubt the 

most critical variable for military operations, political aspirations, resolve, 

and will. It was once fairly easy to define military capabilities; however, this 

variable is rapidly bec oming one of the most complex variables to assess. 

Adversaries include not just state actors with conventional military 

capabilities, but also states with a developed irregular warfare capability and 

non state actors organizing militias and other paramilit ary organizations.  

These adversaries will use a variety of TTP [tactics, techniques and 

procedures] ranging from asymmetric application of traditional light infantry 

operations to terrorism.  A commander must be able to visualize all military 

capabilities  of the threat.  It needs to be emphasized that our enemies will 

be flexible, thinking, and adaptive.  They have the knowledge and ability to 

use a combination of conventional and unconventional capabilities. The 
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commander must have information on the thre atôs conventional and 

unconventional capabilities, his ability to use modern technology, and his 

economic and political ability to impact on the commanderôs mission.  Such 

capabilities include equipment, manpower, training levels, resource 

constraints, and  leadership issues. Irregular, un -modernized, adaptive forces 

with access to niche technologies, will be the norm for the near - term, but 

they will make use of conventional military capabilities with similar purposes, 

if dissimilar methods.  Hybridization, rapid technological advancement, and 

capability developed as a result of asymmetric concepts generate an 

environment of constantly changing requirements and needs. In addition, 

paramilitary organizations, special forces, or enhanced police organizations 

ta ke on greater military significance as their capabilities and roles expand.  

4.  Information  ï information involves the access, use, manipulation, 

distribution, and reliance on information technology systems, both civilian 

and military, by an entity (state/non -state, etc.). Information technology is 

the systems or mechanisms for preserving or transmitting information. 

Various actors seek to use perception management to control and 

manipulate how the public sees things.  The threat will exploit US mistakes 

and f ailures and use propaganda to sway the local population to support 

their cause. While media and other information means can make combat 

operations transparent to the world, media coverage can impact on US 

political decision making, internal opinion, or the  sensitivities of coalition 

members.  The continued and rapidly increasing expansion of information 

technology and systems will greatly assist commanders. Complicated 

networks of landlines, radio relay stations, fiber optics, cellular service, and 

the Inte rnet provide a vast web of communications capabilities. This 

communications redundancy allows for the constant flow of information. 

Developing countries may have little in the way of communications 

infrastructure.  Information may flow by less sophisticate d means ïïcouriers, 
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graffiti, rumors or gossiping, and local print media.  Understanding whatever 

communication infrastructure exists is important because it ultimately 

controls the flow of information to the population and the threat.  

Technology  ï techno logy reflects the equipment and/or technological 

sophistication that an entity could bring to the operational environment. The 

technology that nations or non -state actors can bring to the operational 

environment include what they can develop and produce, a s well as what 

they can import. Access to technological advances on the global market is 

slowly eroding the technological advantage the US has enjoyed in the past. 

Understanding this variable can determine whether the threat has the 

technological ability t o achieve equality or even overmatch friendly forces in 

selected areas.  The presence of sophisticated technology can be an 

indicator of where opponents expect to achieve the greatest advantage or 

perceive the greatest threat.  

5.  External Organizations  ï the  US military goes into a failed state or into 

areas torn by conflict, it will find nongovernment organizations (NGOs), 

international humanitarian organizations, multinational corporations,  

transnational organizations, and other civilian organizations at w ork. These 

external organizations can have both stated and hidden interests and 

objectives that can either assist or hinder US mission accomplishment. Each 

organizational or individual participant pursues its interests and objectives in 

concert or in compe tition with other entities.  Organizations and individual 

actors may have economic, political, religious, cultural or private 

motivations, such as revenge, which differ from their public organizational 

mission statements. A definition of the operational en vironment should 

inform the commander as to the impact external organizations would have 

on mission accomplishment.  

National Will and Will of Critical Actors  ï national will encompasses a 

unification of values, morals, and effort between the population, t he 
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leadership or government, and the military.  Through this unity, all parties 

are willing to sacrifice individually for the achievement of the unified goal. 

The interaction of military actions and political judgments, conditioned by 

national will, furthe r defines and limits the achievable objectives of a 

conflict, thereby determining its duration and conditions of termination.  The 

willingness of the people to support threat military or paramilitary operations 

or be supportive of terrorist activities or i nsurgencies can be a significant 

characteristic of the battlefield. It will impact on the type and intensity of 

resistance the people will pose to US military operations.  National will is 

viewed by most countries as a U.S. strategic center of gravity.  Th e degree 

to which one group can attack its opponentôs will and still preserve its own 

represents in large measure its ability to set the conditions for achieving 

favorable conflict resolution, even in the face of fierce assault.  In a world of 

transparent military operations, an attack on and national will and its 

corresponding defense will have tactical, operational, and strategic 

implications.  A perceived attack on a groupôs cultural identity will usually 

serve to bolster its will to fight, potentially i ncreasing both the intensity and 

duration of a conflict.  

Time  ï time is a critical factor and a tool to manipulate tactical, operational, 

and strategic advantages.  It drives the conduct of operations and 

campaigns.  In most cases, opponents view time as being to their 

advantage.  Tactically, adversaries will seek to control the tempo of 

operations, initiating actions at the time of their choosing. An ability to 

dictate the tempo of operations serves to frustrate the US decision making 

cycle and allows the  adversary to retain the initiative.  Operationally, the 

adversary will use the time between the initiation of a crisis and our 

response to shape the environment and set the conditions for conflict.  

Adversaries perceive a strategic advantage in prolonging  operations, 

increasing friendly casualties, and forcing expenditure of resources, 
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assuming that over time this ever rising cost will wear away the will of the 

American political regime and erode public support.  

Economics  ï the economic variable establishes the boundaries between the 

wealthy and the poverty -stricken.  This gap of economic differences among 

nation -states and other actors can cause conflict. Differences among nation -

states, organizations or groups, regarding  how they produce, distribute, and 

use goods and services may be significant. Control of and access to natural 

or strategic resources can cause conflict. Being able to affect another actor, 

positively or negatively, through economic, not military means, ma y become 

the key to regional hegemonic status or dominance. Economic deprivation is 

also a major cause of conflict. One actor may have economic superiority 

over another for many reasons, including access to natural resources or 

power.  Economic power and t he ability to mobilize it represent a nationôs or 

other actorôs ability to rapidly procure military capabilities, marshal 

additional forces, and conduct sustained operations. It also reveals external 

relationships that could result in political or military  assistance.  For 

example, potential adversaries understand that the U.S. economy is a center 

of gravity that is very sensitive to perturbation.  American economics and 

the power that flows from it will be inviting targets for adversaries. Any 

disruption o f the flow of oil products would have a significant negative 

impact on our economy. Many of our economic institutions ï e.g., the New 

York Stock Exchange ï may appear vulnerable to cyber attack. Economic 

superiority rather than military superiority may be the key to power or 

dominance within a region. Analysis identifies those elements of economic 

power that may be a significant characteristic of the battlefield.  In a 

globalized economy, the threat may leverage its economic power in a 

manner that affects f riendly operations.  
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DRIVERS OF  CONFLICT  ANALYSIS  

In the JOPES paradigm  the next step in mission analysis  is to consider the 

center of gravity analysis.  This analysis has two elements: one focused on 

the enemy and the other on the friendly center of gravity.  Joint Publication 

1-02 defines a center of gravity as: ñThe source of power that provides 

moral or p hysical strength, freedom of  action, or will to act ò30 , and suggest s 

that one add the definition of a decisive point  to make this distinction 

clearer : ña geographic place, specific key event, critical factor, or function 

that, when  acted upon, allows comman ders to gain a marked advantage 

over an adversary or contribute  materially to achieving success ò. 31   In 

modern military planning th e center of gravity analysis has developed into 

several schools of thought that are well beyond the scope of this paper and 

the MARO enterprise altogether.  Yet it is important to understand the 

concept and its value to the bottom line of planning, which is about 

discovering the fundamental elements of a complex problem, isolating the 

causal connections between th ose elements an d affecting the  connections to  

change their relationships.   Some of the spillover from this  discussion within 

the military about how to use the center of gravity concepts in the 21 st 

century was helpful in refining the  planning frameworkôs analysis of the 

complexities of who influenc es whom, how and why they do so  within a 

mass atrocity.   One system that has been used by the military for the last 

several years is effects based operations or EBO . 

[Effect Based] Operation s that are planned, 
executed, assessed, and adapted based on a holistic 

understanding of the operational environment in 
order to influence or change system behavior or 

capabilities using the integrated application of 

                                    
30  Joint Publication 1 -02, (2007), Department of Defense Dictionary of Military and 

Associated Terms, p.81  
31  Ibid., p.146  
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selected instruments of power to achiev e directed 

policy aims. 32
  

 

While this unfortunate wording exemplifies one of the major criticisms 

against EBO, 33  our interest in the EBO process is in its assessment of the 

ñnodal connectionsò between influential actors and events.  EBOôs primary 

contrib uti on to the job of defining a center of gravity  for a genocide is the 

break it makes from the mechanical relationship common to traditional 

planning  in which  the enemyôs strength or power or will to act  is calculated 

to be x and in order to do x he needs y, and getting y leaves him vulnerable  

in some direct manner  which is z.    EBO defuses that concentration by 

spreading the influential elements of power amongst social, geographic , 

political and other categories. 34   The problem for EBO inclined planners 

become s knowing where to confine the assessment effort in order  to avoid 

data overload.  

Part of 21st -century operational art will involve 
deciding how many nodes and how much information 

is enough to conduct planning. 35   

Within t he core planning group as the APF was being written  there was a lot 

of sympathy for Ulmstedôs and Denhardôs argument: where to stop?  The 

MARO core planning group reacted to this dilemma by setting generic 

parameters for intervention planning.  While each situation will demand 

rigorous eff orts to define accurate planning boundaries that yield  the best 

data without overwhelming the staff, it was determined  that the four 

                                    
32  Joint Warfighting Center, (2004), Joint Doctrine Series: Pamphlet 7, Operational 

Implications of Effects -Based Operations, U.S. Joint Forces Command, p.7  
33  In 2008, the Commander of Joint Forces Command, issued a terse assessment of EBO in 

which he lament ed ñthe various interpretationsò of what EBO is resulting from its innate 

ambiguity and over - reliance on reducing war to scientific probabilities. (General Greg Mattis, 

Commander, Joint Forces Command, Memorandum for Joint Forces Command, Assessment 

of Eff ects Based Operations, 14 August, 2008 )  
34  EBO uses PMESII -PT (political, military, economic, social, information, infrastructure, 

physical environment, time) as the categories for determining the functions the nodes 

connect.  
35  Ulmsted, Major Robert, & Lt C ol David R. Denhard, (2006), Viewing the Center of Gravity 

Through the Prism of Effects -Based Operations, Military Review , p.95  
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category approach carried through from the critical variable section of  

mission analysis can perform the initial task of setting  the scope of planning.  

It  could also function  as well in other analytical formula e, for example in  

counter - insurgency planning analyses such as, area, structure, capabilities, 

organization, people,  event (ASCOPE) .  Other military analysis documents 

could prove useful to developing MARO concepts: the previously mentioned 

Joint Net Assessment process could be used to consider the pr obability of a 

MARO mission in future  development of National Defense and Military 

strategies. 36   Joint Publication 3 -57,  Joint Civil -Military Operations , (2008) , 

chapter III has guidance that may prove very useful to planners attempting 

to connect the military -civilian components of the forces being organized for 

interventio n. 37  

 

In addition to the many DOD center of gravity analyses explained previously, 

the MARO Project incorporated the Interagency Conflict Analytical 

Framework (ICAF) developed by the US Administration for International 

Development (USAID) and used by the De partment of Stateôs Office of the 

Coordinator for Reconstruction and Stabilization in their planning 

framework. 38   The ICAF addresses the challenge of resolving a multi - level, 

complex problem with many actors and more connections, using a four -step 

process for diagnosing conflict (Drivers of Conflict Analysis) as follows: 39  

1.  Context  

2.  Core grievances and sources of social/institutional resilience  

3.  Drivers of conflict and mitigating factors  

4.  Windows of vulnerability and windows of opportunity  

                                    
36  How the Army Runs, p.36  
37  Joint Publication 3 -57, Civil -Military Operations, 2008  
38  Principles of the Interagency Conflict Ass essment Framework, (2008), p.8  
39  Ibid., pp. 4 -5 
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For the purposes of the APF, the ICAF analysis brings  the problem into view 

from a broad er  interagency perspective .  In the search  for other references 

that could improve  the clarity of planning and comprehension of risk versus 

reward of intervening in a mass atrocity, it was determined  that the UNôs 

Strategic Framework and the Post Conflict Needs Assessment  would not only 

benefit MARO development  but prove a solid nexus for developing a larger, 

international capacity to intervene or prevent a mass atrocity.     

 

MAIN  OPERATING  TASKS  

The annotated planning framework  incorporates a list of tasks  garnered from 

the universal joint task list, which the DoD has developed via its ñlessons 

learne dò process from plans which are continuously exercised and reviewed.  

These tasks are used in the APF as examples and have not been part of  any 

considered analysis;  they were assembled from a table top exercise during 

a working conference on rebuilding so cieties specifically to coordinate 

transition responsibilities and authority as the military turned over control of 

security to either an international security force or an indigenous force.  

Traditional military planning organizes tasks into  an operationa l cycle of six 

ph ases : 0 -Shape, I -Deter, II -Seize the Initiative, III -Dominate, IV -Stabilize 

and V -Enable Civil Authority, which rolls back into phase 0 -Shaping. 40    

 

The APF again deviates from this model by adapting the ñstagesò approach 

employed in the Essential Task Matrix, 41  which are: Intervention, 

Transformation and Fostering Sustainability. 42   The tasks above were 

categorized into their appropriate sta ges,  and an additional level of planning 

detail was added to facilitate correct sequenc ing and priori tization of tasks .  

These further subdivisions within each stage are:  

                                    
40  JP 5-0, (2006), Joint Operation Planning,  p.IV -34  
41  S/CRS Essential Tasks Matrix, (2005), p.5  
42  This matrix was developed by S/CRS and though it is the framework most like that used 

by the DOD; it has not been formally accepted by all the other elements of government.  
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1.  Main Tasks, which are imperative to the mission during this stage. 

Main Tasks demand the highest priority of supervision and resource 

application, and stand as the foundation for later t asks.  

2.   Supporting Operational Tasks, which flow directly from the main tasks 

and constitute the bulk the ñdaily workò in that stage.  These tasks are 

normally divided by specialty  or function .  

As the Supporting Operational Tasks are concluded, the final sequence for 

the Intervention and Transformation stages is ñSetting Conditions for the 

Next Stage .ò  These are the precursors for the Main Tasks of the next stage 

and serve to mark the changing situation as it moves toward greater 

stability, similar to phy sically crossing phase lines on the ground during a 

traditional military operation.   

 

I DENTIFY ING  THE  END  STATES     

In actual planning itôs best to focus first on writing the intervenerôs end 

state, as it is usually the clearest to articulate.  That will simplify the process 

and leave time to further develop the other actorsô end states given the 

results of this process and the greater detail that should become available as 

the situation develops and the analytical process  continues  ( for example, 

the ICAF identifies driv ers of conflict) .  Planner s can focus and refine their 

thinking with a better understand ing  of  the context of the cr isis (cultural, 

economic, etc.) and  a clearer concept of the core grievances as well as the 

sources of social/institutional resilience , resulting in  a significant ly enhanced 

insight to the society .  Ultimately the commander extracts the most accurate 

snapshot of the actual drivers of conflict  and their mitigating factors to 

identify  the known or potential opportunit ies to decre ase conflict or prevent 

a mass atrocity.  These opportunities (depicted in the slide below) were 

described by the Genocide Prevention Task Force as ñinterruption pointsò.    

Efforts to map genocide pathways should identify 
ñinterruption pointsò among leade rs, followers, and 
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the mean s of carrying out the violence.   It 

recommends that the military develop options to 
address these interruption points. 43  

 

 

 

 

 

 

 

 

 

 

 

 

At this point t he results of the analysis should be checked against  the 

original guidance documents, such as those that first  directed planning to 

begin, as well as  the  standing regional strategy or policy.  It is likely  that 

several of the original assumptions will need to be re -evaluated and 

priorities shifted as detail ed information that is discovered during planning 

may replace generalities or eliminate knowledge gaps.  Itôs crucial to have a 

clear and detailed understanding of the desired end state for the country and 

                                    
43  Albright & Cohen, p.88  

Figure 6  
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region in question following the intervention; e.g . free of revenge killing and 

with positive social structures developed to prevent the mass atrocity from 

recurring.    

 

Once the end states have been  reconciled with the results of the Drivers of 

Conflict Analysis the next steps -  the mission statement and  commanderôs 

intent ï can be clearly charted as they, themselves are made up of those 

component parts .  Indeed, these last three elements of the mission analysis 

are the culmination of all the preceding work and thus form the basis for the 

second half of t he planning process, which is course of action develo pment.  

 

M ISSION  STATEMENT & COMMANDERôS I NTENT  
The mission statement  is the  most critical paragraph in the entire  mission 

analysis: it lays out who  is going to do this, what  they intend to do, when  

they are going to do it, where  they are going to do it and why  this is going 

to happen.  It consists of the Main Tasks that were categorized earlier in the 

process and sorts them into the five wôs.  The mission statement is the 

foundation of all the ensuing pla nning and establishes the guidance 

parameters for course of action development.   

 

Joint Publication 5 -0 describes the commanderôs intent as something that 

should expand the vision of those participating in the operation.  

The commanderôs intent is a clear and concise 

expression of the purpose of the operation and the 
military end state. It provides focus to the staff and 

helps subordinate and supporting commanders take 
actions to achieve the military end state without 

further orders, even when operations do  not unfold 
as planned. It also includes where the commander 

will accept risk during the operation. 44  

 

                                    
44  Joint Publication 5 -0, p.III -26  
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While it contains specific details such as a precise operational purpose and a 

military end state, it must also be so expansive that the intent can be clearly 

understood even if the situation changes substantially.  This will be 

particularly true in a mass  atrocity, where retribution and recrimination can 

result in the perpetrator and victim swiftly changing orientation, leaving  the 

intervening force in a difficult predicament.  A well -written commanderôs 

intent can explain to the members of the intervening  force what their role is 

during the intervention and what it will evolve into after the killing has 

ended.  It will also become an important aspect of the information campaign 

by reflecting the need for intervention and reaffirming the desire to help end 

the conditions that led to the mass atrocity.  Finally, a commanderôs intent 

written for a mass a trocity response operation should describe action taken 

by non -DoD agencies , making it  an important nexus for aligning  separate 

agenciesô planning processes , depending on who is in charge for the 

response.  

 

In his book, The Utility of Force: The Art of War in the Modern World , 

General Sir Rupert Smith, former Deputy Supreme Allied Commander 

Europe gave an account of the difficulties of improvising a mission to 

intervene in Rwanda from the senior leadership perspective.  
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The UK, not having any people on the ground in the inadequate UN mission 
Rwandaéhad an incomplete picture of what was happening.  Against this 

background, a sense of the institutional debate  based upon the assumption that 
military force could and should be used may be derived from the following:  

 

Foreign and Commonwealth Office (FCO): What can we do in the face of events 
in Rwanda?  

Ministry of Defence (MOD): What do you want us to do?  
FOC:  We ought to act.  Something must be done.  We canôt have people being 

massacred.  As a permanent member of the UN Security Council we cannot be 
seen to be doing nothing.  

MOD:  So you want us to use military force?  
FOC:  Yes. 

MOD:  To do what?  To stop the killi ng?  
FOC:  Yes.  Exactly.  

MOD:  Who do you want us to fight?  We are not clear who is doing the killing: is 
it tribe on tribe, or is it a force found from a tribe?  And Rwanda is a big country.  

Where do we start?  Kigali, presumably, itôs the capital and we would want an 
airhead.  

FOC:  Well, there must be an international force, of course.  
MOD:  And what would be the British aim in joining the force?  

FOC:  To play our part as a permanent member of the UN Security Council.  

MOD:  Is Britain to lead the force?  
FOC:  No, it should be led by the UN ï a proper UN mission.  

MOD:  That will take some time to assemble, so it will probably be too late to stop 
the killing.  

FOC:  Then the mission should be aimed at bringing postconflict order.  
MOD:  OK.  But we need to clear how m any British troops are currently available.  

Given our deployments in Ireland, Bosnia and a few other places, not many.  
FOC:  What do you suggest?  

MOD:  What are our governmentôs priorities?  Is contributing to this force a higher 
priority than these other t asks we are already undertaking?  

FOC:  Probably not.  
MOD:  In that case, these UN forces always lack expeditionary logistic support.  

And if we want to speed up the deployment of this force, offering a logistic unit 
would probably be the most valuable contri bution.  

FOC:  Will that put our soldiers at risk?  

MOD:  Hardly any.  
 

The conclusion of the debate was put into action, and the outcome was that the 
fighting was not stopped, the genocide unfoldedé. 
 
General Sir Rupert Smith, The Utility of Force: The Art of War in the Modern World,  pp.313 -14  
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COMMANDERôS CRITICAL  I NFORMATION  REQUIREMENTS  

Joint Pub, 5 -0 Joint Operation Planning , describes commanderôs critical 

information requirements (CCIR) as:  

écomprise[ing] information requirements 

identified by the commander as being critical 
to timely information management and the 

decision -making processes that affect 
successful mission accomplishment. CCIRs 

result from an analysis of information 
requirements in the context of the mission and 

the commanderôs intent. The two key 
subcomponents are critical friendly force 

information and priority intelligence 
requirements.  The information needed to 

verify or refute a planning assumption is an 

example of a CCIR. CCIRs are not static. 
Commanders refine and update them 

throughout an operation based on actionable 
information they need for decision -making. 

They are situation -dependent, focused on 
predictable events or activities, time -sensitive, 

and always established by an order or plan. 45     

MARO planning stays true to this description in that CCIRs are used to 

produce the most accurate information for the commander at the moment 

he needs that data.   It also uses the results of the drivers of conflict 

analysis to help the staff sequentially gather information on interru ption 

points.  This helps the commander decide when and how to minimize risk 

while exploiting opportunity.  It continues to use CCIRs as tools to track the 

flow of information surrounding significant events or key changes in the 

operational environment tha t validate or undermine planning assumptions, 

and how those changes impact specific tasks.  CCIRs are tied to the most 

important elements of the operation and act as mile markers in its evolution 

which planners can use to stay ahead of events and continuou sly prepare.  

                                    
45  Joint Publication 5 -0, Joint Operation Planning , (2006), p.III -27  



-  46 -  
 

Where the APF  varies from tradition is in compositio n.  I nstead of splitting 

CCIRs into component parts of friendly and enemy, it divides the m into the 

following three categories:  

1.  Priority Information Requirements (PIR) : This refers to inform ation 

gaps discovered during the planning process concerning the 

perpetrators, victims, and others, the  physical and political 

environment, etc., that have been previously prioritized by the civilian 

and military leadership (particularly those outlined in the planning 

directive or any other documents which initiated the planning effort 

from senior levels).  They are prioritized by their importance to the 

overall success of the mission and the amount of risk they reveal.   

2.  Intervener and Others Force Informa tion Requirements (IOFIRs) :  

These information requirements are unique to the MARO APF and are 

defined as information needed from other forces, both within the 

coalition and the region, in order to develop plans and make effective 

decisions about all aspec ts of using military force in either prevention 

or intervention actions.  Depending upon the circumstances, 

information on unit locations, composition, readiness, personnel and 

logistics status  could affect course of action selection and operational 

execut ion.  

3.  Essential Elements of Intervener Credibility (EEIC) : Another unique 

MARO adjustment to the traditional set of information requirements is 

the addition of key questions likely to be asked by political opponents 

of the intervention about specific elemen ts, intentions, capabilities, 

and the coalition forming to prevent the mass atrocity.  Serious 

opposition of this kind could substantially undermine preventive 

sanctions or thwart intervention actions and represent such a 

momentous risk to the mission that  they must be considered at the 
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senior level before the operational echelons are set in motion.  

Inability to satisfactorily answer these questions undermines the 

coalitionôs credibility.  EEICôs also include information that the 

intervening coalitions mus t track to ensure that credibility and 

legitimacy are recognized and sustained.  For example, coalition 

members must track the status of UN Security Council resolutions 

impacting the mission, which when approved lend legitimacy and 

moral authority.  If not  approved or long -delayed, the lack of 

legitimacy and authority may pose significant risk to the intervention.  

In 1994 Lieutenant General Romeo Dallaire faxed his superiors at the UN 

about a challenge to his mandate in Rwanda and his desire to stop the 

mom entum he saw building.  Originall y established by the UN in 1993  ñto 

implement the Arusha Peace Agreement signed by the Rwandese partieséò, 

Dallaire was the General Commanding the United Nations Assistance Mission 

for Rwanda when , in January 1994, he was i nformed of an  imminent 

genocide.  His fax detailing what was going to happen in that country was 

later to prove very accurate.  This historic example is used to underscore that 

CCIRs keyed to ñinterruptions pointsò can clarify the situation and form an 

accu rate snapshot of t hings on the ground,  confirm ing for leaders that the 

threat is  serious and  time for preventative measures  is limited.  It 

specifically alerts planners that mobilization, organization and logistics for 

killing have bee n set .   
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Major General Dallaireôs fax to UN Department of Peacekeeping Operations, 11 January 

1994  

TO: BARIL/DPKO/UNATIONS 

NEW YORK 
FROM: DALLAIRE/UNAMIR/KIGALI  

FAX NO: MOST IMMEDIATE-CODE CABLE-212-xxx-xxxx 

INMARSAT: 
FAX NO: 011-xxx-xxxxx 

SUBJECT: REQUEST FOR PROTECTION OF INFORMANT 
 

ATTN: MGEN BARIL ROOM NO: 2052 

TOTAL NUMBER OF TRANSMITTED PAGES INCLUDING THIS ONE: 2 
 

1. Force commander put in contact with informant by very very important government politician. Informant is a top level trainer in the 

cadre of interhamwe-armed militia of MRND. 

2. He informed us he was in charge of last Saturdays demonstrations which aims were to target deputies of opposition parties coming to 

ceremonies and Belgian soldiers. They hoped to provoke the RPF BN to engage (being fired upon) the demonstrators and provoke a 

civil war. Deputies were to be assassinated upon entry or exit from Parliament. Belgian troops were to be provoked and if Belgians 
soldiers restored to force a number of them were to be killed and thus guarantee Belgian withdrawal from Rwanda. 

3. Informant confirmed 48 RGF PARA CDO and a few members of the gendarmerie participated in demonstrations in plain clothes. 

Also at least one Minister of the MRND and the sous-prefect of Kigali were in the demonstration. RGF and Interhamwe provided radio 
communications. 

4. Informant is a former security member of the president. He also stated he is paid RF150,000 per month by the MRND party to train 
Interhamwe. Direct link is to chief of staff RGF and president of the MRND for financial and material support. 

5. Interhamwe has trained 1700 men in RGF military camps outside the capital. The 1700 are scattered in groups of 40 throughout 

Kigali. Since UNAMIR deployed he has trained 300 personnel in three week training sessions at RGF camps. Training focus was 
discipline, weapons, explosives, close combat and tactics. 

6. Principal aim of Interhamwe in the past was to protect Kigali from RPF. Since UNAMIR mandate he has been ordered to register all 

Tutsi in Kigali. He suspects it is for their extermination. Example he gave was that in 20 minutes his personnel could kill up to 1000 
Tutsis. 

7. Informant states he disagrees with anti-Tutsi extermination. He supports opposition to RPF but cannot support killing of innocent 
persons. He also stated that he believes the president does not have full control over all elements of his old party/faction. 

8. Informant is prepared to provide location of major weapons cache with at least 135 weapons. He already has distributed 110 weapons 

including 35 with ammunition and can give us details of their location. Type of weapons are G3 and AK47 provided by RGF. He was 

ready to go to the arms cache tonight-if we gave him the following guarantee. He requests that he and his family (his wife and four 
children) be placed underour protection. 

9. It is our intention to take action within the next 36 hourswith a possible H HR of Wednesday at dawn (local). Informant states that 

hostilities may commence again if political deadlock ends. Violence could take place day of the ceremonies or the day after. Therefore 
Wednesday will give greatest chance of success and also be most timely to provide significant input to on-going political negotiations. 

10. It is recommended that informant be granted protection and evacuated out of Rwanda. This HQ does not have previous UN 

experience in such matters and urgently requests guidance. No contact has as yet been made to any embassy in order to inquire if they 

are prepared to protect him for a period of time by granting diplomatic immunity in their embassy in Kigali before moving him and his 
family out of the country. 

11. Force commander will be meeting with the very very important political person tomorrow morning in order to ensure that this 

individual is conscious of all parameters of his involvement. Force commander does have certain reservations on the suddenness of the 

change of heart of the informant to come clean with this information. Recce of armed cache and detailed planning of raid to go on late 

tomorrow. Possibility of a trap not fully excluded, as this may be a set-up against this very very important political person. Force 
commander to inform SRSG first thing in morning to ensure his support. 

13. Peux Ce Que Veux. Allons-y.  
http://www.pbs.org/wgbh/pages/frontline/shows/evil/warning/cable.html  

http://www.pbs.org/wgbh/pages/frontline/shows/evil/warning/cable.html
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CONCLUSION  OF  M ISSION  ANALYSIS  &  COMMANDERôS PLANNING GUIDANCE FOR 

COURSES OF ACTION  
By the end of the  first half of planning (mission analysis), all involved in 

planning understands the ñwho, what, when, where and whyò behind the 

intervention very clearly.  This marks the end of the relatively 

unconstrained, imaginative half of planning, in which a multit ude of potential 

outcomes have been considered.  In entering the second half of the planning 

process, concrete realities take the place of intellectual constructs.  This shift 

is necessary in order to answer the ñHow?ò question regarding the 

intervention, which is confined to the physical realities of time, space, 

distance, manpower, resources and budgets.  In this step, organizational 

planners must prioritize the results from the mission analysis into a single 

document which will be repeatedly referenced i n resolving the myriad of 

compromises arising within the real world of moving people and things over 

great distances, with or without broad international approval or support.  A 

clearly written planning guidance document will ease the transition into 

these  limited planning parameters and help keep the planning effort on the 

rails.  

 
The Joint Publication, 5 -0, Operational Planning, has an extensive, checklist -

like definition of how the commanderôs guidance should look: 

To ensure focused and effective planni ng, the 

commander and staff develop and communicate 
planning guidance that will accompany tentative 

COAs [courses of action] to subordinate and 
supporting commanders for their estimates of 

feasibility and supportability.  As a minimum, the 
planning guidanc e should include the mission 

statement, assumptions, operational limitations, a 
discussion of the national strategic end state, 

termination criteria, military objectives, and the 
Commanderôs initial thoughts on desired and 

undesired effects. The planning g uidance should also 
address the role of agencies and multinational 
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partners in the pending operation and any related 

special considerations as required. 46   

The MARO Project starts with the final sentence of this paragraph, placing 

(as it did with Annex V) those ñagencies and multinational partnersò at the 

forefront of the planning effort where their ñspecial considerationsò can 

inform the core of planning priorities and 

ensure that the operation represents a 

unified effort from its conc eption.  As 

previously noted , MARO Project 

development has taken p lace in a planning 

environment that is changing how the DOD 

works with other elements and agencies of 

the US government.  Those changes were 

formally instituted by the Bush 

administration in National Security 

Presi dential Directive 44, which broadened  

the base of planning within the  government.  

Ideally, non -military agencies should  be able 

to enter the planning process seamlessly at 

the point where they can be most useful, 

articulate their contributions in a manner 

that can most easily be assimilated, and 

then coordinate their own actions 

throughout the operation with the overall 

effort, thereby reducing substantially the 

risk of having the entire operation blindsided 

                                    
46  Joint Publication 5.0, pp.III -25 -26  

To achieve maximum 
effect, a focal point is 
needed:  

(i) to  coordinate and 
strengthen efforts of the 

United States 
Government to prepare, 
plan for, and conduct 

reconstruction and 
stabilization assistance 

and related activities in 
a range of situations 
that require the 

response capabilities of 
multiple United State s 

Government entities and 
(ii) to harmonize such 
efforts with U.S. military 

plans and operations.  
 

NATIONAL SECURITY 

PRESIDENTIAL 

DIRECTIVE/NSPD - 44  

Management of 

Interagency Efforts 

Concerning Reconstruction 

and Stabilization, 07 

December, 200 5 
http://www.fas.org/irp/offdocs/ns
pd/nspd -44.html  

 

http://www.fas.org/irp/offdocs/nspd/nspd-44.html
http://www.fas.org/irp/offdocs/nspd/nspd-44.html


-  51 -  
 

by an otherwise predictable obstruction.  However, this goal of ñseamlessò 

interagency coo peration is notoriously difficult to achieve, as illustrated by 

the experience of General Tony Zinni .  

 
 

 
 

 

  

When I was CINC [Commander in Chief] of CENTCOM, [Central Command] from 
1997 to 2000, our day - to -day strategy ï what we then calledthe Theater 
Engagem ent Plan ï was supposed to be a theater approach to implementing the 

Clinton national security strategy (as modified and specified by Defense Secretary 
Bill Cohen in his ñshaping the environmentò policy, whose aim was to use our 

power and influence to brin g nations in our region to greater stability).  As our staff 
went through the process of developing our plan, it seemed wise ï indeed, 
essential  ï to integrate our effort with the State Department and other government 

departments and agencies to bring to b ear all the capabilities of the United States 
in a focused way to achieve the administrationôs goals.  

 
Integration never truly happened.  I never found a way to effectively join forces 
with the State Department to link their plans with mine.  I had no way  to get 

answers to questions like, Whatôs the diplomatic component of our strategy?  What 
the economic component?  How is aid going to be distributed? ...  

 
Before I submitted my Theater Engagement Plan to the Department of Defense, I 
tried to share it with  the State Department and the individual ambassadors.  It was 

a chance to make sure we were all on the same page and to build the plan from 
the bottom up.  But the Joint Chiefs came down on my head like a ton of bricks: 

ñYou donôt share your plan with them.  You give it to us.  And weôll send it over to 
them once we approve it at the top.ò 

 
But since I was not in the Joint Chiefôs chain of command (combatant commanders 
work directly for the Secretary of Defense), we did it anyway.  I sent my plans 

over to S tate and the ambassadors in my region.   
 

Since the Joint Chiefs knew they couldnôt tell me to go pound sand, they went over 
to State themselves and actually threatened the assistant secretaries I was dealing 
with  if they accepted my draft plan, the Joint  Chiefs would cut them off from DOD 

information.  
 

General Tony Zinni, USMC (Ret), (2006),  
The Battle for Peace: A Frontline Vision of Americaôs Power and Purpose, 

 (New York: Palgrave), pp.135 -36  
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EXAMPLE  OF  COA G UIDANCE  

The following example was lifted from the MARO APF version 2.0 with some 

modifications.  

COA Planning Guidance for Intervention  

1. Intelligence preparation of the operation must include a cultural analysis 

with specific focus on the cause of mass atrocity and the groups in the 

regio n/country that triggered the killing. We must know if:  

i. The current government is sustaining/encouraging the mass atrocity.  

ii. The current government has anything to gain from the 

results/outcome of a mass atrocity.  

iii. The current government is in con trol of its armed forces and police.  

iv. The current government is unable or unwilling to take action to stop 

the mass atrocity.  

2. COAs must address how to use information operations to assist in:  

i. Defusing the situation.  

ii. Reconciling groups to toler ate each other.  

iii. Encouraging neutrals/moderates in the country to support the 

operation.  

3. Answer the question: ñWill the intervention unite all groups in the country 

to fight against the coalition?ò 

4. Address how our intervention might strengthen or  weaken regional 

organizations.  

5. Address how neighboring countries/groups will either benefit from the 

mass atrocity or benefit from our intervention and how either would affect 

regional stability.  

6. Address the advantage perpetrators of mass atrocity h ave over 

interveners until they have been effectively disarmed or otherwise 

neutralized.  Therefore, all COAs must address how quickly the coalition can 

effectively establish a credible, sustainable presence in the area.  The 
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response force must be strateg ically and operationally agile and have 

overwhelming tactical mobility and protection.  

7. Consider the following types of COAs for operational development:  

i. Compellence COA  that maximizes the show of force and flexible 

deterrence options focused on deve loping credible military support to 

higher diplomatic efforts.  Combine this action with shaping 

information operations. This COA must be supported by an analysis 

detailing how the perpetrators and recognized national government 

are vulnerable to such dipl omatic efforts.  

ii. Safe Haven COA  that establishes them either throughout the 

country or within the region.  

iii. Separation COA  that delineates specific zones between victims and 

perpetrators, where coalition forces ensure security.  

iv. Saturation COA  tha t all major road intersections, critical 

infrastructure points and designated areas are patrolled or populated 

by coalition members to emphasize a consistent coalition presence.  

v. Assume forcible entry thus all subsequent intervention COAs will 

consider t he use of lethal and non - lethal fires as a precursor to the 

entry of coalition forces.  

vi. All COAs will focus on stopping the killing, protecting the victims, 

and establishing a sufficient security environment to enable handover 

to regional or internation al forces for long - term stability operations.  

A matrix built using the planning guidance outlined here can serve as a 

check on all subsequent planning for consistency and alignment, and help 

set priorities and adhere to additional guidance such as constr aints (things 

the operation must  do) and restraints (those the operation must not  do) that 

are typically included as the plan matures.   
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Though the process can vary, COA planning basically follows a four -step 

progression: development, wargaming, comparison and 

recommendation/selection.  The first step, development, relies on a 

synthesis of mission analysis results and the commanderôs latest guidance.  

The development step confirms that there are several feasible ways of 

accomplishing the mission.   Wargaming is the process of understanding how 

a COA would work, and attempts to predict how each category of actors 

might respond to a specific a ction.   (There are numerous ways of 

accomplishing this, however they all basically adhere to the concept of 

action - reaction -counteraction.)  At the end of the wargaming step, planners 

have a reasonable expectation of how much each course of action will 

demand of resources and the degree of risk they entail.  Next, the COAs are 

compared in a side -by -side analysis against the most important elements of 

the commanderôs guidance.  By the final step each course of actionôs 

advantages and disadvantages have been  logically sketched out for the 

decision -makers, thus giving them the best practical options for conducting 

the operation.  

PLANNING  PARAMETERS FOR COURSES  OF  ACTION   

Earlier in mi ssion analysis, the MARO APF adds the step of  ñPlanning 

Parametersò for prevention and intervention between ñAssumptionsò and 

ñCritical Variablesò.  As planners consider how the operation will work, those 

same parameters are maintained at  the fro nt of the course of action  

development process.  Deter ring a mass atrocity is the primary COA for a 

preventative operation and will vary with the situation.  In the event that an 

intervention is deemed necessary, three additional COAs are: safe havens, 

separation and saturation, defined below.  These COAs rep resent a wide 

range of possible responses, but as COAs suitable for a generic planning 

framework, they are not intended to cover all possible contingencies.  
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As previously emphasized, an obvious and persuasive military ability to 

intervene is a crucial elem ent of preventative diplomacy.  This credible 

military threat involves developing plans and explicitly demonstrating that a 

force can move and stage itself in readiness to stop the killing.  Actions that 

comprise this show of force are called flexible dete rrent options.  They could 

take the form of military specialists publicly surveying air and sea ports for 

the purpose of staging forces in the region.  Larger, more obvious examples 

might be a consistent naval presence on the horizon with aircraft frequent ly 

orbiting above.  Concurrently, diplomatic efforts in equally public arenas 

should be solidifying wider legitimacy from international authorities for an 

intervention.  If the situation continues to degrade, observable military 

action, such as identifying  intermediate staging bases with forward operation 

bases and perhaps even occupying them with coalition forces, could ratchet 

up the pressure.      

 

Intervention courses of action initially align more closely with traditional 

military COAs than do those of  a preventative nature. Applying the same 

historical work used in developing the APFôs facts and assumptions, three 

generic courses of action were developed to meet the following criteria: 

capable of accomplishing the mission, feasible with the resources g iven and 

unmistakably different from each other.  

Safe Havens ï areas in which the intervening forces control and assure 
security.  These areas may be designated within the country, just beyond its 

borders within the region, or nearby  

PROS CONS 

Requires lowest number of forces  Least likely to stop the killing  

Quickest to establish w/ ñin houseò 
resources  

Refugee concentration may not be 
welcome in region  

Can be established while awaiting 

mandate  

Least likely to address or change the 

environment within target country  

Most likely tied to a post -prevention interruption point, wherein the killing is 

likely to start  
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Separation ï in which two or more parties to a conflict are segregated by a 

clearly visible barrier which the intervention forces maintain.  This can be 
geographic such as a river, road, or mountain range.  It could be a political 

boundary or even something less obvious, perhaps a demographic 
distinction such as manner of dress or religion.  It is anything that is tangibly 

useful in separating people and best fits the situation.  

PROS CONS 

Has higher probability of ending the 

killing  

Requires larger force: must be able 

to seize & hold ground in country, if 
required ï establish adequate 

military presence in selected areas  

Population separations may give 
ñbreathing spaceò to both sides & 

minimize retribution opportunities  

Demands much larger forces w/ 
some level of organic 

aviation/ground transportation  

More likely to address or change the 

environment within target country  

Requires more precise mandate, 

which can take longer to get ï 
delaying mission  

Tied to a p ost -prevention interruption point, wherein the killing has already 

started  

 

Saturation ï in which the intervention forces have a large military presence 
such that the intervention coalition has become a significant part of the 

countryôs physical and political landscape.  

PROS CONS 

Will stop the killing  Requires much larger force: must be 

able to seize & hold ground in 
country, if required ï establish 

adequate military presence in 
selected areas & maintain broad 

spectrum of security  

Provides highest probability of 
addressing the pre -atrocity 

environment  & changing it  

Demands much larger forces w/ 
significant levels of aviation/ground 

transportation & security 
requirements  

Lower probability of inciting regional 
instability  

Power relationships will be affected & 
must be considered in post -

intervention pla nning  

Definitely tied to a post -prevention interruption point, wherein the killing is 
underway & may even have ended  
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In examining these COAs, it becomes obvious that each one builds on the 

previous in increasing degrees of commitment by the intervening coalition.  

In fact, depending on the scenario, one could nearly forecast the probability 

of a mission creeping from safe havens on the periphery to total occupation 

of a country.  The odds of losing control of the intervention and moving from 

one end of the commitment spectrum to the other are high.  The 

intervention force has to ask itself: how much of the problem are we willing 

to own?  To answer that question, planners must evaluate each COA in 

terms of decisiveness, sustainability and risk.  

 

W ARGAMING & COMPARISON  

Once three COAs have been developed that are deemed capable of 

accomplishing the mission, feasible with given resources, and different from 

each other to a degree that they plainly represent unique ways of 

accomplishing the mission , they are prepared for the next step: wargaming.  

This entails a step by step, action -counter action analysis of how each of the 

categories of actors (perpetrators, victims, interveners and others) will react 

to a given event or action.  Joint publication  5-0 contains an explanation of 

why wargaming is important:  

Wargaming is a conscious attempt to visualize the 
flow of the operation, given joint force strengths and 

dispositions, adversary capabilities and possible 

COAs, the OA [operational area] and othe r aspects of 
the operational environment. Each critical event 

within a proposed COA should be wargamed based 
upon time available using the action, reaction, 

counteraction method of friendly and/or opposition 
force interaction. The basic wargaming method 

(m odified to fit the specific mission and 
environment) can apply to noncombat as well as 

combat operations .47  (Emphasis added)  
 

                                    
47  Joint Pub 5 -0, p.III -31  
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MARO Project planners expanded this advice from the Joint Pub by 

interpreting ñnon-combatò to include non-DoD entities.  The added 

importance of working from a perspective larger than DoD only, or even 

Department of State only, is obvious given the complexity of this mission.  

However, as mentioned earlier, the necessity of bringing other perspectives 

into the planning process complic ates that process by orders of magnitude.  

For instance, the JP 5 -0 has more detail on how to wargame a course of 

action:  

A set of governing factors is an important output 

from COA analysis and wargaming.  Governing 
factors are those aspects of the situati on (or 

externally imposed factors) that the commander 

deems critical to mission accomplishment. Potential 
governing factors include elements of the 

commanderôs intent and planning guidance; 
wargaming results; selected principles of war; 

external constraint s or any criteria the commander 
desires. 48  

 
Increase the complexity level of that advice by a factor of two, since for 

MARO purposes there are always four categories of actors to consider rather 

than the usual two, and one begins to understand the degree of  work that 

must go into a mass atrocity intervention plan.  Nevertheless, even well -

armed with experience and knowledge of these difficulties, there is a high 

probability that somewhere amongst all that complexity is a bit of 

information vital to mission s uccess that is yet to be uncovered.  Wargaming 

is the best direct comparison and discovery tool available.  There are several 

computer programs that could possibly make this a faster and more 

complete process, howeve r none has  yet been specifically tested or 

engineered  for this mission.  Instead, the scenarios present a wargaming 

matrix that was developed in an attempt to reduce the many variables to a 

coherent format.  

                                    
48  JP 5-0, p.III -31  




