Civilian Control of the Military
with Regard to Value-Based Issues in
a World of Hybrid Conflicts
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Hybrid conflicts bring with them many varied situations in which the need
to neutralize threats and ensure security on the one hand clashes with the
need for restraint and moderation in the use of military force to achieve
these goals on the other hand. In the many instances in which the IDF
has had to operate under such tension and maintain its values in force
application, it has often found itself at the center of social and political
division, and without the backing of the political echelon. The question
of civilian control of military force to achieve political goals becomes even
sharper in the world of hybrid conflicts, highlighting the need to consider
the way in which values influence the use of military force and to study
the political echelon’s involvement in defining the army’s values. In the
military context, values serve as guiding principles for the use of force and
open-fire orders, and have the capacity to influence the achievement of
political goals and the area of political maneuvering. The article argues
that in the world of hybrid conflicts, the political echelon — by means
of mechanisms of civilian control — must have a say and be involved in
value-related issues that influence how military force is used.

Keywords: civilian control, hybrid conflicts, IDF values, constabulary
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Hybrid conflicts and densely populated urban environments are just
two aspects of conflicts involving Western armies in recent decades.!
Different conceptualizations and terminology notwithstanding —e.g.,
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“hybrid clashes,” “post-industrial wars, new wars,”
“asymmetric warfare,” and others — there is general agreement that such
conflicts are characterized by a “blurring of the categories of warfare.”
This article uses the term “hybrid conflict,” which was first introduced
by US military analyst Frank Hoffman.? The term depicts a situation in
which an adversary, operating on its own or as part of alarger force, makes
concurrent use of a wide variety of combat strategies and tactics. It is the
combination of these components that gives the conflictits hybrid nature
as an amalgam that does not fit the definition of any single kind of warfare.
This mode of operation increases the uncertainty, dynamism, instability,
and ambiguousness of the military situation that characterizes the use of
force in military conflicts.’?

These “new wars” have increased the importance of value-based issues
in warfare, which are discussed along with and in parallel to the operational
discourse.* Overall, value-based issues have become more urgentand more
significant for a number of reasons, including: the extent and the manner
of use of military force against civilians, the application and validity of
the open-fire instructions vis-a-vis civilians, the degree of sensitivity that
is required by each situation, rules of conduct vis-a-vis representatives of
the media, and action taken against local inhabitants disrupting order (in
the case of the IDF, Jews or Arabs).

In recent decades constabulary missions® and policing forces have
emerged as significant elements in the military operations of Western armies
across a spectrum of conflicts ranging from warfare at one extreme to law
and order enforcement missions at the other, for the purpose of safeguarding
proper everyday life. Civilians are the direct object of policing.® As in the
case of other Western armies, constabulary missions are also not foreign
to the IDF. Since 1973, there has been a 30 percent overlap in Israel in the
missions of the army and the police,” to the point that in the West Bank,?
the IDF is heavily occupied with constabulary missions.? IDF missions of
this sort require moderation, restraint, and minimalism, as opposed to the
modus operandi in classic battle arenas in army versus army conflicts.™

Constabulary missions increase the complexity of military undertakings,
the salience of the army’s values pertaining to how to execute the mission,
and the link between these aspects and civilian control of the military.
This complexity raises the question: What is the significance of civilian
control of the army regarding the value-based issues that affect the manner
in which force is used in hybrid conflicts?" This question, which has not
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been sufficiently addressed in the literature or in the actual world, is the
subject of this article, which will focus on three examples from recent years.

The first case, that of “the Hebron shooter,” occurred in the Tel Rumeida
neighborhood in Hebron in March 2016, when an Israeli soldier stationed
in the city shot and killed a neutralized Palestinian assailant. The second
case, “the Palestinian teenager,” refers to an incident in the Nabi Salih
neighborhood in Hebron in December 2017 between an IDF soldier and
his commander and a teenage girl who slapped the officer at the entrance
to her home. In the video clip that was posted on social media, the soldier
and commander retained their self-control and did not respond to the
physical violence or verbal abuse leveled at them. The third case, “political
activists on the border of the Gaza Strip,” occurred in April 2018, when
Israeli political activists arrived on the Israeli side of the border area and
began hurling provocative accusations against the military force that was
present. In the video clip posted on social media, the officer did not react to
the accusations, and instructed a soldier who was in the area to behave in
similar fashion. Another soldier, not seen in the clip, requested the activists
to leave the area, which was described as a “closed military area.” The
three examples exemplify situations in which a dilemma of values arises
regarding how military force is used in operational situations that can be
classified as constabulary missions. The differences among the cases enable
us to understand the relevance of the realm of values to the way in which
force is used, and the significance of the mechanisms of civilian control
with regard to value-based issues. They therefore help demonstrate the
manner in which value-based issues become more urgent and significant
during hybrid conflicts.

The principal contention is that the political echelon, by means of
mechanisms for civilian control, should be involved in value-based issues
that affect the application of military force. As values serve as guiding
principles for the use of force in the military context, and translate on
the operative level into open-fire instructions — and as the aim of civilian
control is to ensure that the use of military force serves the political goals
— the political echelon’s involvement in value-based issues is imperative.

Civilian Control and Military Values

This article addresses civilian political control of the military in the sense
of the control mechanisms of the senior political echelon —including the
prime minister, the defense minister, and members of the political-security
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cabinet — over the military echelon, or the senior command of the army,
including the chief of the General Staff and the officers of the General
Staff. Civilian control is a tool employed by the political echelon, through
political instructions, aimed at suiting the military effort to political goals
while safeguarding the considerations and preferences of the political
echelon. With regard to the realm of values, the aim of civilian control
of the military is manifested in the political echelon’s responsibility and
authority for ensuring that military force is used in a manner that does not
subvert political goals and provides it with the required room to maneuver."
Therefore, value-based questions have a direct bearing on the essence of
civilian control and differ from questions on the mode of force, that is to
say, from military practice, to the way in which the military organization
shapes its image in a democratic country.

Value-Based Issues and Intra-Organizational Order in the Military
Context
Values are ideal criteria based on worldviews pertaining to issues of justice,
morals, and truth. A value system is the product of a social environmentand
constitutes a basis for social goals and how individuals judge behaviors and
actions.® Values can restrain natural instinctive behavior of individuals in
society in situations in which there is a dilemma or a conflicting interest.™
In this regard, a person who succeeds in overcoming his/her urges is
perceived as a person with values. In the military context, values serve as
acode for the use of military force and are therefore guiding principles for
the behavior that is expected from soldiers and commanders operating
within and on behalf of a military system. Open-fire instructions are a
prominent example of setting the rules of operational conduct based on
formative values, such as the “purity of arms,” for one.™

The tasks of a military organization are schematically defined as defending
the borders of the country and its essential interests, the sovereignty of the
state, and the security of its citizens. This responsibility means protecting
the spatial order in the area that is under the control and the jurisdiction
of a given state. This is achieved in part by shaping space in a manner that
serves the interests on behalf of the government’s elements, on whose
behalf the army operates. The basis of the legitimacy for implementing
order in space stems from the army’s role as a legitimate means for the
state’s use of organized violence."
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As part of the military socialization process and, inter alia, through
operational and soldier training, soldiers and commanders learn that the
effective use of military force requires intra-organizational order."” This
is actualized in a variety of ways, such as safeguarding the organizational
structure, maintaining the chain of command, communicating between
echelons, and emphasizing the execution of orders and instructions (in
normal times, during warfare, and in states of emergency). These are modes
of operation that help an organization maintain its internal organizational
operating framework, and at the same time, enable it to operate effectively
in space (that is external to it) in order to produce suitable responses to
various types of threats that have the potential to disruptits undertakings.

Values are an inseparable part of the soldiers” training and exercises.
During these processes, soldiers internalize the principles that guide the
operations of the military organization in normal times and during warfare;
they learn the values that guide military action, and the instruction that
occurs in its wake. Values, therefore, are one of the means at the disposal
of armies (like all organizations) for protecting the intra-organizational
order and carrying outits tasks. Armies engaged in hybrid conflicts face a
significant challenge in actualizing spatial order, due partly to the difficulty
of defining political goals and translating them into military undertakings.'

Military Action in Constabulary Missions

In Israel, the dilemmas involved with conducting constabulary missions
highlight the debate regarding value-based issues, as the values code guiding
these missions reflects an active conflict underlying the most contentious
political division in Israeli society: the future of the West Bank. As partof a
comprehensive study, this article examines the examples cited above through
an analysis of six prominent characteristics of constabulary missions: a) the
phenomenon of the “strategic corporal”; 2) tension between the values of the
military and the need to neutralize threats; 3) the increasingly legal nature
of the military operational environment; 4) tension between constabulary
missions and the ethos of military combat; 5) the presence of the media;
6) sensemaking in complex military situations.

The phenomenon of the “strategic corporal”: In hybrid conflicts, actions on
the tactical level, and even on the level of the individual soldier, sometimes
have strategic implications that go beyond the battlefield and may result
in serious deterioration not only from a security perspective butalso from
a political perspective. This phenomenon is known in the literature as the

)}
-

Strategic Assessment | Volume 22 | No.2 | July 2019



()]
N

Strategic Assessment | Volume 22 | No.2 | July 2019

KOBI MICHAEL AND CARMIT PADAN | CIVILIAN CONTROL OF THE MILITARY WITH REGARD TO VALUE-BASED ISSUES

“strategic corporal.”" The meaning of the concept “is not that the corporal
actually employs strategic considerations, but rather that his/her actions
have immediate strategic significance.”” Moreover, the most important
question in this context pertains not to the action of the corporal, rather
to the reaction of the commanders, the political echelon, and the public
echelon.”

Tension between the values of the military and the need to neutralize threats:
Constabulary missions sharpen value-based questions as well as the
need for civilian supervision of the military echelon, as the nature of the
missions repeatedly highlight their complexity and volatility; the dilemmas
stemming from the nature of the use of military force they require; and
most importantly, their possible implications for political goals, strategic
interests, and the freedom of action to maneuver that is required by the
political echelon. As aresult, constabulary missions constitute a challenge
in both the military values realm and the political realm.

The military values challenge is manifested in the tension that exists
between the need to neutralize threats and to shape spatial order, and the
restraint and moderation in the use of force that also stems from the need
to operate in accordance with the values of the IDF. The political challenge
is manifested in the essence of establishing order in space through the
measured and restrained use of military force in a manner that is meant
to serve political goals. As the nature of the use of military force is also
influenced by a value-based code of conduct, the political echelon is subject to
an obligation to understand the resulting significance, outline its emphases,
and ensure that they are represented in the formulation of the values of
the IDF, and especially in the manner in which they are actualized and
impact on the use of force. All of these must serve as significant pillars of
civilian control of the army.

The increasingly legal nature of the military operational environment:
According to the directives of the IDF chief of staff in 2009, legal counsel
was affixed to combat operations and the preparations for warfare as part
of the “operational whole.” This directive was a product of the changes
that have come to characterize the IDF’s combat environment in recent
decades; the global processes and “the spirit of the times” in the international
arena vis-a-vis the expanded criticism of the actions of armies, according
to criteria that emphasize human rights; and efforts to limit this damage
through legal and diplomatic means.? These processes have also had an
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impact on Israel, as IDF operations in the West Bank and the Gaza Strip
raise issues related to human rights.?

Tension between constabulary missions and the ethos of military combat: In
constabulary missions in the context of hybrid conflicts, combat soldiers
are required to change their modes of conduct — from modes of warfare
that are aggressive by nature, to modes of enforcement of law and order.
This transition demands a cognitive change from soldiers, high discipline,
restraint, and versatility. Soldiers and commanders perceive constabulary
missions as not providing them with glory or operational prestige, and
therefore as non-rewarding from a professional perspective. Soldiers and
commanders do not associate constabulary missions with high professional
prestige and status in the army,* and they do not view them as the best
way for them to advance their careers. As a result, they often do not ascribe
importance to peacekeeping or constabulary missions.”

The three examples exemplify occurrences from contexts that deviate
from the classical military missions embodied in warfare against a defined
enemy with the aim of defeating it. All three occurred in the course of
complex missions that required IDF fighters to exercise judgment and not
actautomatically; this mode of action is foreign to the classic combat soldier,
whose professionalism is measured in part by the extent to which he is able
to neutralize his thoughts and emotions and function automatically, like
a machine.” In the cases of “the Palestinian teenager” and “the political
activists,” the soldiers had to exercise high restraint in order to carry out
their mission. This was reflected in the total lack of response, or extremely
limited verbal response, both to the girl and the members of her family and
to the political activists. In the case of “the Hebron shooter,” restraint was
supposed to find expression in the fighter’s ability to control his emotions
and not take out his anger on the person who attacked the IDF force that
was present at the scene in a way that ran counter to the value of the purity
of arms. These cases also highlight the cognitive change that is required
of soldiers to carry out their constabulary missions, and the need to actin
contradiction to the ethos of military combat.

The presence of the media: Constabulary missions are characterized by
the prominent presence of the traditional and online media, including
social networks. As a result, the actions of soldiers and commanders in the
operational environment are filmed and photographed, documented, and
disseminated immediately to wide audiences. Therefore, every action is
subject to criticism and analysis, and this is also true in cases in which all
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the relevant details have not yet been clarified. As a result of its dominant
presence, the media plays a significant role in achieving and solidifying the
legitimacy (internal and external) that governments try to secure for the
actions of their armies and therefore it acts as a major force in the conflict
on both a strategic and tactical level.

National and international legitimacy is influenced by images of “reality”
presented in the traditional and online media. These images have become
a formative force with an influence on the army’s use of force.” In each of
the three cases, the media images of the events, which stemmed from the
manner in which they were filmed and disseminated, played an important
role in shaping the public debate that evolved around their publication. It
also had an impact on the definition of military accomplishment, and as
such, the fulfilment of political goals.

In all three cases, itis evident that the image that emerged in the media
shaped the public discourse that evolved, to the point that the division
surrounding the event pertained not to the crux of the matter underlying
it but rather to the manner in which it was represented — that is to say, to
its media image alone. Therefore, media image has become an additional
element that militaries must take into consideration.?® Due to the link between
military accomplishment and political goal, the divisions created by the
media image also have an influence on the political echelon and the way in
which the public judges its ability to realize its political goals by means of
the use of force. A negative image of an IDF action, and discord regarding
operations and the erosion of the legitimacy (primarily international) of
using the army, impairs the political echelon’s ability to advance political
goals and limits its room to maneuver. Mechanisms of civilian control are
supposed to reduce the potential for damage by ensuring better suitability
between the use of military force and political goals.

Sensemaking in complex military situations: Leading subordinates in a
complex reality presents commanders at various levels with a significant
leadership challenge: mediating to their subordinates the “reality” that
constitutes part of the sensemaking process.?” This process is relevant to
all leaders, including military leaders,” and is based on the assumption
that the events that occur around us have no independent existence but
rather are subject to the meaning we assign them. Through the process of
sensemaking and sensegiving,” which are also based on value judgement
and evaluation, commanders influence the way in which subordinates
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generate interpretation of and meaning for different events (in routine
day to day operations and during warfare).

Constabulary missions increase the importance of the commander’s
mediation of “reality” to subordinates. This is because such missions do not
represent “classic” traditional military activity and instead are conducted
vis-a-vis civilians, presenting dilemmas of values to the tactical echelon
regarding the best mode of operation and learning the appropriate use of
military force; because they are characterized by a high level of dynamism,
which means that their situation assessments switch frequently, increasing
the importance of the mediation of the “reality” in which they occur; and
because, as constabulary missions are conducted in the presence of the
media, the media coverage they receive may serve as a source of information
that competes with that of the commander, thereby undermining his/her
authority.®?

The case of “the Hebron shooter” and “the political activists at the
fence” exemplify the erosion of command authority by parties interfering in
military situations. When interfering parties (for example, civilian parties
who shout orders and can be found in abundance in contexts of hybrid
conflicts) appear as competitors of the commander as the generator of
meaningand the mediator of “reality,” they disrupt the intra-organizational
order.® In such situations, enforcement of order on the ground may also be
disrupted. This actually occurs in hybrid contexts characterized by complex
situations that are not unequivocal, due to the increasing importance of
the commander as an instigator of intra-organizational order and a shaper
of space. In other words, disrupting the activity of mediating “reality”
therefore has the potential to disrupt the military mission.

Moreover, the weakening of command authority leads to a situation
in which commanders’ control over the necessary modes of operation
is weakened. Such situations immediately raise a number of questions,
including: Who is the sovereign on the ground? Who gives the orders — the
civilians or the commanders? What system of values guides the soldiers’
actions? And who interprets and gives meaning to what happens on the
ground; thatis to say, who mediates the “reality” from which the modes of
military operations are derived? Itis a situation in which a civilian system
of values that is an alternative to that of the army can emerge and seep into
its ranks. When the military echelon finds itself devoid of the political
echelon’s backing for its interpretation of the mode of use of military force
and the spirit of the values of the IDF, the command authority at every level
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of the military erodes; and where command authority erodes, so does the
value system. As a result, the code regarding the use of military force is
disrupted in a manner that could disrupt the actualization of political goals
and limit the political echelon’s freedom of action and room to maneuver.
This explains the link between the essence of civilian control and value-
based issues, and the need for civilian control by the elected political
echelon as it applies to the army.

Conclusion

This article considers the essence of the values of the army as a compass to
guide the use of military force, as well as the challenge posed to the values
of the military by a world of hybrid conflicts that are characterized by a
broad and expanding scope of constabulary missions. The complexity and
attributes of constabulary missions intensify dilemmas of values, and in
places where a value failure causes the use of force to create damage with
strategic significance, the ability of the political echelon’s ability to further
its political goals and its room for political maneuvering is likely to be
significantly reduced. Moreover, wherever value-based dilemmas remain
the domain of the military alone, the army becomes subject to pressures
between the tactical echelons and the more senior echelons within the
army, and between the army and society. Therefore, the political echelon
leaves the military echelon without backing in a struggle over values, and
contributes in practice to the undermining of the foundation of values
underlying the training of the military force and the manner in which
it is used.* This can be viewed as an outcome or symptom of the lack of
effective civilian control. In this way, the political echelon contributes to
a situation in which values no longer constitute an accepted code for the
use of force but rather an issue of public division falling within the most
divided and sensitive realm in Israeli society.

As the struggle over values in Israeli society is an expression of the
struggle among different socio-political groups, it invites political leaders,
and the shapers of public opinion within these groups, to make their
voices heard. Such developments give public attention to the discussion
of value-based questions and make them a subject of polarized political
debate. This debate penetrates the military by means of socio-political
pressure groups operating outside of it that try to advance their political
ideas regarding the value-based discussion. In this way, they accelerate
the politicization of the army.
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Non-intervention on the part of the political echelon in a manner that
emphasizes its responsibility for IDF values and the lack of support for the
military echelon and the formative values of the IDF is indicative of weak
civilian control. It may lead to a reality whereby the way in which military
force is exercised can disruptand even prevent the actualization of political
goals and vital interests of the State of Israel, as they are understood by the
political leadership. Therefore, in the spirit of the main argument advanced
in the article, the political echelon —within the framework of its complete
responsibility for civilian control of the army — must have a say and be
involved in the value-based issues that affect the way in which military
force is exercised. This is necessary to its ability to ensure that the use of
military force serves its political goals.
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