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I. INTRODUCTION

International relations theory deals primarily with individuals
joining around defined territories and ideas—states and organiza-
tions—leaving a more basic aspect of human activity overlooked: mass
movements of people (“MMPs”).1  The shifting sands of mass human
migration implicate national security in ways barely perceptible as
tens of millions of people relocate annually in search of safety, re-
sources, and comfort.  While states and organizations still wield out-
sized influence in international affairs, individuals, when aggregated,
use their beliefs, actions, and mere presence to lend or usurp power
and legitimacy from such states and organizations.2

From a national security perspective, MMPs are neither inher-
ently threatening nor inherently benevolent.  Yet the United States
Air Force (“USAF”) and greater Department of Defense (“DoD”) oper-
ate in a global environment in which sudden populist disturbances in
Turkey, for example, may cause tens of thousands of Turks to flood
neighboring states, which may in turn impact American military oper-
ations in Syria.3  Thus, in a world where people’s movements can shift
as unpredictably as weather patterns, handwringing over MMPs
should lead to handwringing over American military operations.4

In this challenging environment, MMPs create an added layer of
complexity while military members gather and sift through intelli-
gence in the course of their duties.  MMPs tax limited defense
bandwidth and contribute to large-scale task saturation because they
undermine basic assumptions of global security due to fluid transna-
tional movement of individuals and groups.5  In short, MMPs contrib-
ute to what the 2018 National Defense Strategy calls “increased global

1. Peter Drucker, The Global Economy and the Nation-State, FOREIGN AFF. (Sept.
1, 1997), https://www.foreignaffairs.com/articles/1997-09-01/global-economy-and-na-
tion-state.

2. See generally Elizabeth Wilson, People Power Movements and International
Human Rights: Creating a Legal Framework, INT’L CTR. ON NONVIOLENT CONFLICT 9
(2017), https://www.nonviolent-conflict.org/wp-content/uploads/2015/12/people_power_
movements_intl_HR_wilson.pdf (discussing “international human rights law as the part
of law most relevant to nonviolent movements” and linking the academic disciplines of
“human rights law and civil resistance studies”).

3. Carlotta Gall, Spurning Erdogan’s Vision, Turks Leave in Droves, Draining
Money and Talent, N.Y. TIMES (Jan. 2, 2019), https://www.nytimes.com/2019/01/02/
world/europe/turkey-emigration-erdogan.html.

4. See Nathan Bennett & G. James Lemoine, What VUCA Really Means for You,
HARV. BUS. REV. (Jan. 1, 2014), https://hbr.org/2014/01/what-vuca-really-means-for-you
(noting four approaches and their respective responses to unpredictable situations).

5. See generally Nazare Albuquerque Abell, The Impact of International Migra-
tion on Security and Stability, 4 CANADIAN FOREIGN POL. J. 83 (2011).
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disorder.”6  For this reason, the USAF must boldly view MMPs as an
instrument of national power and endorse legal frameworks so that
MMPs do not increase military response time, reduce situational
awareness, and add to the fog of war.

This Article first describes and examines MMPs in the context of
global affairs and international law.  Next, it discusses the second or-
der effects of MMPs on the national security of the United States of
America and its allies.  In particular, it proposes that the USAF recon-
sider MMPs and squarely address the challenges they raise by view-
ing them as the fifth instrument of national power (“INP”), in addition
to diplomatic, informational, military, and economic power.  Viewing
MMPs through the lens of an INP, this Article puts forth proposals to
remedy the problem of disaggregated information collection and shar-
ing between the U.S. and its allies.  Finally, this Article puts forth
ancillary proposals for prioritizing informational power and viewing
state borders as flows of people and goods.

II. MASS MOVEMENTS OF PEOPLE

A. INTRODUCTION

Humans have traveled en masse since ancient times.7  In fact,
human mobility has been called the “defining feature of the human
experience.”8  Our ancestors crossed the African continent 120 thou-
sand years ago, igniting a common human experience that persists to
this day.9  Early civilizations traveled nomadically to follow animal
herds as a food source, to locate fresh water, and to reside in hospita-
ble climates.10  Human migrations occur to this day for the same rea-
sons relating to basic survival, but also to avoid political and economic
coercion and individual persecution.11  Migrations have been involun-
tary, as was the case of slave voyages to North America as early as the

6. Jim Mattis, Summary of the 2018 National Defense Strategy of the United
States of America 1, DEP’T OF DEF. (2018), https://dod.defense.gov/Portals/1/Documents/
pubs/2018-National-Defense-Strategy-Summary.pdf.

7. Josh Gabbatiss, Immigrants Have Been ‘Moving and Mixing’ Across Europe
Since Ancient Times, Groundbreaking DNA Research Reveals, THE INDEP. (Feb. 21,
2018), https://www.independent.co.uk/news/science/european-immigration-ancient-dna-
study-bronze-age-neolithic-harvard-university-a8221701.html.

8. Michael Doyle & Emma Borgnäs, The Model International Mobility Conven-
tion: Finding a Path to a Better International Mobility Regime, GLOB. SUMMITRY (May 9,
2018), https://academic.oup.com/globalsummitry/advance-article/doi/10.1093/global/
guy008/4994488#116574842.

9. Id.
10. See, e.g., Daniel J. Miller, The World of Tibetan Nomads, CASE W. UNIV. (Sept.

14, 2007), https://case.edu/affil/tibet/documents/TheWorldofTibetanNomadsSept14.pdf
(discussing nomadic migration to hunt yak as a source of food).

11. SARAH STAPLETON ET AL., CLIMATE CHANGE, MIGRATION AND DISPLACEMENT:
THE NEED FOR A RISK-INFORMED AND COHERENT APPROACH, UNITED NATIONS DEVELOP-
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sixteenth century.12  Mass migrations have also been voluntary:
transatlantic migration from Europe to the U.S. spiked in the late
nineteenth century, bringing new populations in search of prosper-
ity.13  In addition to voluntary and involuntary migrants, many ex-
perts believe there is a large body of migrants who would theoretically
migrate if political conditions were more favorable.14

Of concern, the number of involuntary international migrants, or
refugees, is increasing, with a population of displaced migrants now
roughly double what it was ten years ago and at levels not seen since
World War II.15  Yet in contrast to earlier times, today’s governments
are able to observe and catalog human migrations in greater detail
than ever before with the help of technology that facilitates surveil-
lance and communication.16  Thus, data associated with human mi-
grations can be collected and studied to extract patterns of human
movement.17  While technology helps track MMPs to some extent, a
deeper understanding of the subject is gained with an understanding
of the definition of MMPs and the factors that stoke them.

MENT PROGRAM 12 (2017), https://www.odi.org/sites/odi.org.uk/files/resource-documents/
11874.pdf.

12. Philip Misevich et al., A Digital Archive of Slave Voyages Details the Largest
Forced Migration in History, THE CONVERSATION (Apr. 30, 2017), https://theconversa-
tion.com/a-digital-archive-of-slave-voyages-details-the-largest-forced-migration-in-his-
tory-74902.

13. Ran Abramitzky et al., Europe’s Tired, Poor, Huddled Masses: Self-Selection
and Economic Outcomes in the Age of Mass Migration, AM. ECON. REV. 1832, 1832
(2012).

14. Neli Esipova et al., Number of Potential Migrants Worldwide Tops 700 Million,
GALLUP NEWS (June 8, 2017), https://news.gallup.com/poll/211883/number-potential-mi-
grants-worldwide-tops-700-million.aspx.

15. Refugees at Highest Ever Level, Reaching 65m, Says UN, BBC (June 20, 2016),
https://www.bbc.com/news/world-36573082.

16. See Bernard Marr, Big Data, Technology and the Middle East Refugee Crisis,
FORBES (Oct. 15, 2015), https://www.forbes.com/sites/bernardmarr/2015/10/15/big-data-
technology-and-the-middle-east-refugee-crisis/#40c87a7d210d (“With huge numbers
such as these, logistics clearly play an important role, and technology – particularly
technology driven by data and analytics – is being put to use in some innovative and
potentially life-saving ways.”); Joanne Wheeler, People Watching: Tracking and Moni-
toring Migration, VIA SATELLITE (Dec. 1, 2015), http://interactive.satellitetoday.com/via/
december-2015/people-watching-tracking-and-monitoring-migration (“Satellite Earth
observation technologies can and will play an increasingly important role inmonitoring
[sic] the movement of migrants and refugees.”); David Hatch, How Technology is Help-
ing Cities Cope with Mass Migration, ECO-BUS. (Aug. 3, 2017), https://www.eco-busi-
ness.com/news/how-technology-is-helping-cities-cope-with-mass-migration (“Across the
globe, municipalities are harnessing the power of data analytics, smartphone apps and
other innovations to track sudden population shifts or connect directly with immigrants
to provide essential services.”).

17. Marr, supra note 16; Wheeler, supra note 16; Hatch, supra note 16.
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B. DEFINITION

A human migration is defined as a movement of a significant body
of people from one place to another with the intention of settling there
temporarily or permanently.18  Such movements are voluntary or
forced, legal or illegal (also termed regular or irregular), within a sin-
gle state or across state borders.19  Refugees are considered a sub-
group of migrants seeking asylum due to war, persecution, or natural
disaster, or who have obtained protection abroad under the terms of
the United Nations Refugee Convention of 1951.20  The UN defines
migrants as “any person who is moving or has moved across an inter-
national border or within a State away from his/her habitual place of
residence . . . .”21  This body of people comprises approximately 272
million people worldwide, or 3.5 percent of the global population.22  In
this Article, the terms human migration and MMP are used
interchangeably.

MMPs are inherently large-scale phenomena, impacting a state’s
population, economy, defense priorities, and political stability.23

Thus, for purposes of international relations theory and defense objec-
tives, an intentionally broad definition of MMPs helps capture the
wide-ranging and seismic effects of population movements.  However,
beyond understanding the definition of an MMP, one must also under-
stand what creates and perpetuates MMPs.

C. DRIVERS OF MASS MIGRATION

MMPs are caused and worsened by a number of global factors.
Environmental factors include climate change, scarcity of natural re-
sources, and habitat destruction.  As climate patterns change, natural
resources become harder to collect, habitable land shrinks, and popu-
lations inevitably migrate to meet living needs.  Social factors include
political unrest, armed conflict, state repression, and loss of job oppor-

18. Alex Schmid, Links Between Terrorism and Migration: An Exploration, INT’L
CTR. FOR COUNTER-TERRORISM (May 1, 2016), https://www.icct.nl/wp-content/uploads/
2016/05/Alex-P.-Schmid-Links-between-Terrorism-and-Migration-1.pdf.

19. Id.
20. What is a Refugee?, UNHCR – THE UN REFUGEE AGENCY, https://

www.unrefugees.org/refugee-facts/what-is-a-refugee (last visited Feb. 8, 2021).
21. Migration, UNITED NATIONS, https://www.un.org/en/sections/issues-depth/mi-

gration/ (last visited Feb. 6, 2021).
22. Id.  Note that this UN definition includes migration populations conforming to

this definition “regardless of (1) the person’s legal status; (2) whether the movement is
voluntary or involuntary; (3) what the causes for the movement are; or (4) what the
length of the stay is.” Id.

23. The Impact of Migration on Europe, CTR. FOR STRATEGIC & INT’L STUD. (Oct. 13,
2017), https://www.csis.org/events/impact-migration-europe.
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tunities.24  These, too, encourage population migrations to seek physi-
cal safety and financial security.25

Perhaps the main cause of human migration is climate change.26

In 2011, António Guterres, then head of the Office of the UN High
Commissioner for Refugees (and later UN Secretary-General), stated,
“[c]limate change is the defining challenge of our time.”27  His asser-
tion was based on a growing body of research and scientific observa-
tions that support findings of incremental global warming caused in
part by human activity on the planet.28  Climate change, whether
brought about by human activity alone or in combination with other
causes, has a substantial impact on our ability to inhabit certain parts
of the planet.29

Importantly, climate change contributes to scarcity of natural re-
sources and habitat destruction, which in turn fuel MMPs.30  In par-
ticular, climate change has historically caused surface temperatures
to rise and be more susceptible to fluctuation.31  With temperature
fluctuations and a lack of irrigable water for crops in certain regions,
populations face shortfalls in food production.32  Current climate

24. See, e.g., World Bank Group [WBG] & Joint Data Center on Forced Displace-
ment, Forced Displacement Literature Review 2019-20, at 326-27 (Aug. 2020), http://
documents1.worldbank.org/curated/en/940291575434038147/pdf/Forced-Displacement-
Literature-Review-2019-2020.pdf (discussing political unrest as an undercurrent for re-
petitive forced displacement, noting how many South Sudanese involuntarily returned
to their country of refuge “because of political unrest in Sudan”); id. at 19 (“Migration to
Europe increased from 2013 coinciding with renewed violence and forced displacement
in Darfur, and as a consequence of restricted options in the region.”); id. at 283 (“Terror-
ist attacks in host states lead to an increase in the prevalence of violence against refu-
gees by state agents.”); id. at 153 (using Miami, Florida as an example of displacement
due to job opportunities and noting that settlement of Cuban immigrants in the Miami
metro area, “increas[ed] the overall labor supply market by 8.4 percent”).

25. Id. at 19, 153, 283, 326-27.
26. Calvin Bryne, Climate Change and Human Migration, 8 U.C. IRVINE L. REV.

761, 761 (2018).
27. Ethemcan Turhan & Sarah Louise Nash, Moving Targets, Moving People: Con-

fronting the Challenge of Climate Change and Migration, OPEN DEMOCRACY (Nov. 14,
2016), https://www.opendemocracy.net/sarah-louise-nash/moving-targets-moving-peo-
ple-climate-change-and-migration.

28. Climate Change: How Do We Know?, NAT’L AERONAUTICS & SPACE ADMIN.,
https://climate.nasa.gov/evidence (last updated Jan. 25, 2021).

29. See Bill McKibben, How Extreme Weather is Shrinking the Planet, NEW

YORKER (Nov. 16, 2018), https://www.newyorker.com/magazine/2018/11/26/how-ex-
treme-weather-is-shrinking-the-planet (“As with the rising seas, rising temperatures
have begun to narrow the margins of our inhabitation, this time in the hot continental
interiors.”).

30. Id. (noting that habitat destruction and higher temperatures are affecting the
world’s wildlife).

31. See id. (discussing how the one-degree Fahrenheit increase in temperature in
India since 1960 “has increased the change of mass heat-related deaths by a hundred
and fifty percent”).

32. See, e.g., Sajjad Ali et al., Climate Change and Its Impact on the Yield of Major
Food Crops: Evidence from Pakistan, 6 FOODS 1, 2 (2017) (stating that “climate change
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trends indicate that on average, as of 2016, twenty-four people are
forced to flee their home every minute worldwide.33  As for habitat
destruction, in eighty years, rising sea levels could cause 13 million
people to relocate.34  Devastating storms, floods, receding coastlines,
and greater temperature extremes—all resulting in part from climate
change—will impact those in third world countries where “more than
140 million people in just three regions of the developing world are
likely to migrate within their native countries between now and
2050 . . . .”35

Though climate change disproportionately affects those in the de-
veloping world, Americans will also be impacted.  In the next decade,
millions of Florida residents could be forced to relocate due to rising
sea levels.36  Climate change will also impact Department of Defense
(“DoD”) properties in the U.S. and abroad.  According to a prominent
DoD report, “more than two-thirds of the military’s operationally criti-
cal installations are threatened by climate change . . . .”37

In addition to climate change, MMPs are spurred by political un-
rest, armed conflict, state repression, and new job opportunities.38  As
was the case with the Age of Mass Migration from Europe to the U.S.,
MMPs sometimes begin out of population preferences rather than ne-
cessity.39  A recent example of voluntary migration is the sharp in-
crease in Turkish citizens applying for business visas as a result of the
Turkish president’s efforts to embark on a sweeping crackdown that

causes serious threats to food security, negative impacts on productivity of different
crops, the food supply, and the cost of adoption of climate change is high”).

33. Global Trend Report finds 24 people are displaced every minute, UNCHR – THE

UN REFUGEE AGENCY (July 14, 2016), https://www.unrefugees.org/news/every-minute-
24-people-are-forced-to-flee-their-homes/.

34. Oliver Milman, ‘We’re Moving to Higher Ground’: America’s Era of Climate
Mass Migration Is Here, THE GUARDIAN (Sept. 24, 2018), https://www.theguardian.com/
environment/2018/sep/24/americas-era-of-climate-mass-migration-is-here.

35. Fiona Harvey, Climate Change Soon to Cause Movement of 140m People, World
Bank Warns, THE GUARDIAN (Mar. 19, 2018), https://www.theguardian.com/environ-
ment/2018/mar/19/climate-change-soon-to-cause-mass-movement-world-bank-warns.

36. Milman, supra note 34.
37. Tara Copp, Climate Change Threatens a Majority of Mission-Critical Military

Bases, Pentagon Report Says, MIL. TIMES (Jan. 18, 2019) (citing OFFC. OF THE UNDER

SEC’Y OF DEF. FOR ACQUISITION & SUSTAINMENT, REPORT ON EFFECTS OF A CHANGING

CLIMATE TO THE DEP’T OF DEFENSE (2019)), https://www.militarytimes.com/news/your-
military/2019/01/18/dod-majority-of-mission-critical-bases-face-climate-change-threats.

38. See Amanda Robert, Political Unrest, Violence Have Forced Millions to Migrate
and Seek Protection of the Rule of Law, ABA J. (Nov. 1, 2019, 4:10 AM), https://www.aba
journal.com/magazine/article/political-unrest-violence-and-food-instability-have-forced-
millions-to-flee-their-countries-and-seek-the-protection-of-the-rule-of-law (“The number
of people who were displaced as a result of persecution, conflict or violence around the
world increased from 43.3 million in 2009 to 70.8 million in 2018.”).

39. Sandra Sequeira et al., Immigrants and the Making of America, 87 REV. ECON.
STUD. 382, 382 (2019).
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has hobbled the economy and dissipated the value of the lira.40  While
MMPs can be predicted if a driving force of migration threatens neces-
sities of life, MMPs as a result of political disagreement or conve-
nience are more erratic and unforeseeable, and thus they may pose a
more potent threat to national security as individuals flee, finding
themselves stateless and in search of a new home.41

Job opportunities are an invisible factor in MMPs, luring popula-
tions to new destinations with the promise of financial security.42  The
steady flow of immigrants to the U.S. across the southern border has
dominated global headlines for decades as individuals seek better pay-
ing jobs in the U.S.43  Though political unrest and conflict can push
migrants to new locations, job opportunities pull migrants from neigh-
boring countries to fill newly created positions as global economies ebb
and flow.44

Scarcity of resources and habitat destruction, along with political
unrest and individual persecution for religious and political beliefs,
illustrate the breadth of drivers of mass migration and help explain
why MMPs within states and across state borders will increase in
number over the coming years.45  With a vast number of individuals
relocating around the world each year, including 3.7 million people
(and counting) that are considered stateless worldwide, the U.S. and

40. See Gall, supra note 3 (noting the impact of the president’s initiatives on Turk-
ish migration, stating that Turks “are leaving the country in droves and taking talent
and capital with them in a way that indicates a broad and alarming loss of confidence in
Mr. Erdogan’s vision”).

41. Michael Werz & Laura Conley, Climate Change, Migration, and Conflict: Ad-
dressing Complex Crisis Scenarios in the 21st Century, CTR. FOR AM. PROGRESS (Jan. 3,
2012), https://www.americanprogress.org/issues/security/reports/2012/01/03/10857/cli-
mate-change-migration-and-conflict (“As these ill effects progress they will have serious
implications for U.S. national security interests as well as global stability—extending
from the sustainability of coastal military installations to the stability of nations that
lack the resources, good governance, and resiliency to respond to the many adverse con-
sequences of climate change.”).

42. See Migration, supra note 21.
43. See Faye Hipsman & Doris Meissner, Immigration in the United States: New

Economic, Social, Political Landscapes with Legislative Reform on the Horizon, MIGRA-

TION POL’Y INST. (Apr. 16, 2013), https://www.migrationpolicy.org/article/immigration-
united-states-new-economic-social-political-landscapes-legislative-reform (cataloguing
the history of migration to the United States, including congressional acts aimed at
permitting the migration of an increased number of workers in “science, math, and engi-
neering specialties”).

44. Push or Pull Factors: What Drives Central American Migrants to the U.S.,
NAT’L IMMIGR. F. (July 23, 2019), https://immigrationforum.org/article/push-or-pull-fac-
tors-what-drives-central-american-migrants-to-the-u-s/.

45. See, e.g., Harvey, supra note 35 (stating that “[c]limate change will result in a
massive movement of people inside countries and across borders, creating ‘hotspots’
where tens of millions pour into already crowded slums”).
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its allies will acutely feel the externalities of MMPs.46  An under-
standing of the impacts of mass migration aids an understanding of
how to best blunt the externalities of MMPs.

D. IMPACTS OF MASS MIGRATION

Whether voluntary or forced, MMPs can result in “hotspots,” in
which tens of millions of people surge into already crowded city cen-
ters and refugee camps.47  Hotspots draw the majority of ire from na-
tionalist and anti-immigration pundits, stoking nativist sentiment
and the militarization of national borders in the name of national se-
curity.48  Moreover, refugee camps have previously been “used by ter-
rorists for radicalization and recruitment and as bases from which to
launch attacks.”49  Ultimately, these concerns impact national secur-
ity as states strive to protect their borders, aid allies, and seek to as-
sign blame for mass migrations.50  Even those states that are
generally willing to shelter refugees will feel the financial strain of
assistance to asylum seekers if such states have signed and ratified
the 1951 Convention and 1967 United Nations Protocol Relating to
the Status of Refugees requiring such states to aid migrating asylum
seekers.51

A cohesive view of MMPs internalizes not only how MMPs come
to exist and what drives them, but also how MMPs directly and indi-
rectly impact U.S. national security objectives.  Again, any judgment
as to whether MMPs are desirable per se is outside the scope of this
Article; instead, MMPs are merely presumed to be an ever-present

46. ELSADIG ELSHEIKH & HOSSEIN AYAZI, MOVING TARGETS: AN ANALYSIS OF

GLOBAL FORCED MIGRATION, HAAS INST. 5 (Nadia Barhoum et. al eds. Sept. 2017), http://
haasinstitute.berkeley.edu/movingtargets.

47. Harvey, supra note 35.
48. See generally Ryan T. O’Leary, From Anglo-Saxon Nativism to Executive Order:

Civil Religion and Anti-Immigration Rhetoric, 9 CAMBRIDGE UNIV. J. POL. & RELIGION

771 (2016).
49. See, e.g., Letter from the Permanent Mission of the Syrian Arab Republic to the

United Nations addressed to the Secretary-General and the President of the Security
Council (Apr. 4, 2015) (on file with United Nations), U.N. Doc. A/69/862—S/2015/233
(pleading with the UN Security Council to intervene to stop terrorist organizations who
had sieged Yamouk refugee camp, used the residents as human shields, endangered
their lives, and forced others out, in an effort to use control of the camp to implement
their agendas).

50. See generally O’Leary, supra note 48.
51. See Adrienne Millbank, The Problem with the 1951 Refugee Convention, PAR-

LIAMENT OF AUSTL. (Sept. 5, 2000), https://www.aph.gov.au/about_parliament/parlia-
mentary_departments/parliamentary_library/pubs/rp/rp0001/01rp05 (“The core ‘non-
refoulment’ obligation of the Convention takes no account of potential financial impact
(financial, social, political) on receiving countries.  Full legal responsibility is assigned
to whatever state asylum seekers are able to reach, and no cap or limit can be set on the
number of people who can apply or who must be accepted.”).
.
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global feature.  Once MMPs are accepted as unchanging and constant,
the wisest course of action analyzes the second order effects of MMPs
on U.S. national security and preemptively mitigates any negative
impacts.

III. CHALLENGES TO NATIONAL SECURITY

Mass movements of people (“MMPs”) present challenges to U.S.
national security in several ways, stemming from increased ease of
individual and group anonymity, strain on multilateral partnerships,
and unpredictable population composition within state boundaries.
Each of these threats to national security are substantial in their own
right, and taken together in a globally connected environment, they
require carefully considered responses to mitigate their harmful ef-
fects.  Proposals to address national security challenges posed by
MMPs will focus on anticipating MMPs, tracking and disseminating
information about their progression, and neutralizing them as poten-
tially harmful instruments of foreign policy.

A. INDIVIDUALS

First, MMPs are human environments in which high-threat ac-
tors can more easily conceal themselves among non-threat migrants.52

Terror cells and violent extremist organizations (“VEOs”), much like
lawful organizations, appoint individual leaders and maintain hierar-
chies of command and control, benefiting from centralized control and
decentralized execution.53  While pursued by militaries and law en-
forcement agencies, such cells and VEOs are adept at hiding and pro-
tecting their high-value leaders and operatives.54  By blending with
non-threat individuals, their leaders and adherents can more easily
conduct operations, recruit new members, and spread their mes-

52. See Donald Kerwin & Margaret D. Stock, The Role of Immigration in a Coordi-
nated National Security Policy, 21 GEO. & IMMIGR. L.J. 383, 405 (2006) (“Victims of
terror should not become targets of anti-terror programs.”); see generally EDWIN BAK-

KER, JIHADI TERRORISTS IN EUROPE, NETHERLANDS INSTITUTE OF INTERNATIONAL RELA-

TIONS 13 (2d ed. 2006) (“Out of 165 mujahedin on whom he found information, 115 (70
percent) joined the jihad in a country where they had not grown up.  They were expatri-
ates – students, workers, refugees, fighters (in the jihad against the Soviets) – away
from home and family.”).

53. See generally Joshua Kilberg, Organizing for Destruction: How Organizational
Structure Affects Terrorist Group Behaviour (2011) (Doctor of Philosophy in Interna-
tional Affairs, Carleton University) (on file at Library Archives Canada, Heritage
Branch).

54. Anthony Faiola & Souad Mekhennet, Tracing the Path of Four Terrorists Sent
to Europe by the Islamic State, WASH. POST (Apr. 22, 2016), https://
www.washingtonpost.com/world/national-security/how-europes-migrant-crisis-became-
an-opportunity-for-isis/2016/04/21/ec8a7231-062d-4185-bb27-cc7295d35415_story.html.
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sage.55  While a search for VEO leaders within a defined region with
set boundaries presents a challenging but winnable game of cat and
mouse, the search for individuals within transient populations span-
ning multiple states unevenly favors those who do not wish to be
found.56

As an example, the Islamic State in Iraq and Syria (“ISIS”) has
successfully integrated its operatives within past migrant refugee
movements.57  On September 14, 2015, Lebanon’s education minister
stated that he believed ISIS was facilitating its operatives’ infiltration
into Europe using refugee flows.58  Indeed, part of ISIS’s strategy is to
conceal its members among refugees entering Europe and the U.S.
within MMPs from the Middle East and North Africa.59  According to
one U.S. congressional finding, Islamist terrorists are determined to
infiltrate refugee movements to enter the West—and appear to al-
ready have done so in Europe.60  Moreover, Syrian refugees have re-
ported that they have witnessed suspected ISIS fighters in their
midst.61  Thus, there is evidence to suggest that MMPs have inadver-
tently but credibly abetted terrorist groups in their movements within
Europe and the Middle East, and that absent strong and unified na-
tional security measures, MMPs may facilitate the introduction of for-
eign threats to the American homeland as well.

55. Id.
56. Id.
57. Rowan Scarborough, Islamic State Finds Success Infiltrating its Terrorists into

Refugee Flows to West, WASH. TIMES (Jan. 29, 2017), https://www.washingtontimes.com/
news/2017/jan/29/isis-finds-success-infiltrating-terrorists-into-re.  “The CIA said last
year that the terrorist group’s official strategy is to hide its operatives among refugees
entering Europe and the United States via human flows out of the Middle East and
North Africa.” Id.

58. Jack Doyle, Two in Every 100 Syrian Migrants Are ISIS Fighters, PM is
Warned: Lebanese Minister Tells Cameron Jihadists are Coming ‘Undercover’ to Attack
the West, DAILY MAIL (Sept. 14, 2015), http://www.dailymail.co.uk/news/article-3234458/
Two-100-Syrianmigrants-ISIS-fighters-PM-warned-Lebanese-ministertells-Cameron-
extremist-group-sending-jihadists-coverattack-West.html.

59. Lizzie Dearden, ISIS Fighters ‘Virtually Impossible’ to Detect as Group Contin-
ues to Use Fake Passports to Exploit Refugee Crisis, THE INDEP. (Jan. 27, 2016), https://
www.independent.co.uk/news/world/europe/isis-fighters-virtually-impossible-to-detect-
as-group-continues-to-use-fake-passports-to-exploit-a6836376.html.

60. HOMELAND SEC. COMM. SYRIAN REFUGEE FLOWS: SECURITY RISKS AND

COUNTERTERRORISM CHALLENGES 2 (Comm. Print 2015).
61. See Soren Seelow, Life in Syria Told by French Jihadists, LE MONDE (Oct. 19,

2015), http://www.lemonde.fr/police-justice/article/2015/10/19/la-vie-en-syrie-racon
teepar-des-djihadistes-francais_4791989_1653578.html (explaining that IS smuggles
fighters across borders with refugees and then has other members of the organization
receive them on the other side).
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B. GROUPS

Ease of anonymity benefits not only high-threat individuals, but
also high-threat groups that wish to conceal their activities and
whereabouts.  ISIS, for example, has eluded capture and defeat for
many years by blending with surrounding populations and remaining
mobile in its operations, despite its ever-shrinking territory in the
Middle East.62  NATO’s former top commander, General Philip Breed-
love (USAF), in testimony before the U.S. Senate Armed Services
Committee, stated that ISIS is “spreading like a cancer” among refu-
gees.63  He added that the group’s members are “taking advantage of
paths of least resistance, threatening European nations and our
own.”64

Even as the war against ISIS brings new territorial victories—in
March 2019, ISIS fled its last two occupied villages, Marashidah and
Baghuz—ISIS promises to continue its fight as stateless insurgents,
unbound by political borders, and newly resurgent in states like the
Philippines.65  Squeezing VEOs from their territories will force trans-
national terrorist groups to reconsider overlooked opportunities to
relocate and regroup with the help of unwitting MMPs.66

Thus, similar to the concealment of individual terror cell and VEO
leaders and adherents, organizations act on a larger scale to cloud
their activities, and MMPs may unknowingly abet their operations
and continued existence.  Irregular warfare against such adversaries
is not a new concept, but conflict against non-state actors is certainly
complicated by MMPs that hinder surveillance and the ability to track
groups when they blend with even larger groups.67  Thus, MMPs pre-
sent another layer of complication and discord as adversaries make
progress toward mission priorities and American intelligence officials
struggle to keep pace.

C. POLITICAL EQUILIBRIA

Next, MMPs impact national security by destabilizing political
and economic equilibria.  States seek stability and predictability with

62. IS ‘Caliphate’ Defeated but Jihadist Group Remains a Threat, BBC (Mar. 23,
2019), https://www.bbc.com/news/world-middle-east-45547595.

63. Alan Yuhas, NATO Commander: ISIS ‘Spreading Like Cancer’ Among Refu-
gees, THE GUARDIAN (Mar. 1, 2016), https://www.theguardian.com/world/2016/mar/01/
refugees-isis-nato-commander-terrorists.

64. Id.
65. Rukmini Callimachi, Down to Its Last 2 Villages in Syria, ISIS Still Fights

Back, N.Y. TIMES (Jan. 24, 2019), https://www.nytimes.com/2019/01/24/world/mid-
dleeast/isis-syria-last-territory.html.

66. IS ‘Caliphate’ Defeated but Jihadist Group Remains a Threat, supra note 62.
67. Faiola & Makhennet, supra note 54.
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neighbor states and remote allies by communicating political and eco-
nomic objectives and making bilateral and multilateral agreements in
furtherance of such objectives.68  Regional partnerships and legal
agreements allow states to enforce expectations and breaches of obli-
gations.69  Absent external considerations, such deals promote inter-
national stability by fostering a legal and diplomatic system in which
states can rely on other states’ promises or the enforceability of dam-
ages and sanctions for broken promises.70  However, MMPs can in-
crease global disorder by disrupting carefully negotiated political and
economic regional balances of power.

The example of Syrian refugees fleeing their homeland to make
new lives in the European Union illustrates such unintended disrup-
tion.  More than one million migrants arrived in Europe in 2015,
roughly half of them fleeing the Syrian Civil War.71  Syrian refugees
packed their belongings and made a perilous journey across multiple
states in the Mediterranean region, thereby requiring concerted and
unilateral responses from Balkan and southern EU states, such as It-
aly and Greece.72  While refugees understandably sought to flee their
war-torn homeland, the cost of hosting them was not willingly borne
by all recipient states.73  Migrants tested international norms when
they were rescued in the Mediterranean Sea and states did not will-
ingly accept responsibility for them, even when they were rescued
very close to states’ shores.74  Refugees put a financial and economic

68. As evidence of this proposition, look no further than the U.S.’s lengthy and, at
times, strained relationship with the Soviet Union and Russia. See Julianne Smith &
Adam Twardowski, The Future of U.S.-Russia Relations, CTR. FOR NEW AM. SEC’Y (Jan.
11, 2017), https://www.cnas.org/publications/reports/the-future-of-u-s-russia-relations
(“The next president will inherit a relationship with Russia fraught with more tension
than at any point since the Cold War . . . .  Russia has plunged its relationship with the
United States into a crisis that threatens to destabilize the transatlantic community
and undermine future opportunities for cooperation.”).

69. For a telling example closer to home, consider the North American Free Trade
Agreement, which was renegotiated and rebranded as the U.S.-Mexico-Canada Agree-
ment, or USMCA, by the Trump Administration.  James McBride & Mohammed Aly
Sergie, NAFTA’s Economic Impact, COUNCIL ON FOREIGN RELS. (Oct. 1, 2018), https://
www.cfr.org/backgrounder/naftas-economic-impact.

70. Id.
71. Kelly Greenhill, Open Arms Behind Barred Doors: Fear, Hypocrisy and Policy

Schizophrenia in the European Migration Crisis, 22 EUR. L.J. 713, 713 (2016).
72. Harry Cooper, Italian Foreign Minister: We’ve Been Abandoned by Europe on

Refugee Crisis, POLITICO (Aug. 14, 2017), https://www.politico.eu/article/italian-foreign-
minister-weve-been-abandoned-by-europe-on-refugee-crisis.

73. Id.
74. Frances D’Emilio, Aid Group: Ships not Willing to Save Mediterranean Mi-

grants, SEATTLE TIMES (Aug. 12, 2018), https://www.seattletimes.com/business/aid-
group-ships-not-willing-to-save-mediterranean-migrants.
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strain on states that were already struggling from the global effects of
the Great Recession.75

The arrival of Syrian refugees forced EU member states to choose
between national self-interest and EU solidarity; many member states
chose the former option.76  Such hard decisions undermined the deli-
cate cohesion of EU states.77  Moreover, the lack of a unified response
to the migrant crisis harmed many members of the EU.78  The respon-
sibility for bearing the financial, societal, and political burden of
MMPs into the EU has not been equally shared.79  In particular, Ger-
many has accepted the greatest total number of refugees and Sweden
has accepted the greatest number on a per capita basis.80  Other EU
states have not accepted a single refugee.81  As a result, once civil re-
lationships between various EU states are now tense, and prior alli-
ances are strained by grudges held for uneven responsibility and
dissimilar cost-bearing among EU members.

In this context, populist sentiment grew in the EU in the wake of
Syrian immigration and new political leaders and parties found seats
in national parliaments, altering the political and security landscape
of EU members and the European continent as a whole.82  Threats of
mass migration can have the same effect on people and governments
as a military attack, causing a fearful and reactionary response to the
perception of an outside threat.83  Further, a state coping with the
cost of hosting and relocating migrants may find fewer resources to
provide for its own citizens and national defense.84  Thus, the process
and associated costs of accommodating MMPs may weaken a state’s
national security, making it potentially less amenable to international
partnerships when forced to prioritize its own self-preservation.  In

75. Shubham Poddar, European Migrant Crisis: Financial Burden or Economic
Opportunity?, 43 U. PENN. SCHOLARLY COMMONS 1, 7 (2016).

76. Greenhill, supra note 71, at 317.
77. Steven Erlanger & Alison Smale, Europe’s Halting Response to Migrant Crisis

Draws Criticism as Toll Mounts, N.Y. TIMES (Aug. 28, 2015), https://www.nytimes.com/
2015/08/29/world/europe/europe-migrant-refugee-crisis.html.

78. Id.
79. Greenhill, supra note 71, at 319.
80. Id.
81. Id.
82. Examples of such populist political parties include the Alternative for Ger-

many, Former Hungarian President Viktor Orbán’s conservative Fidesz party, and for-
mer Prime Minister Jarosław Kaczyñski’s Law and Justice Party in Poland.  Matt
Browne & Max Bergmann, Beyond Populism, CTR. FOR AM. PROGRESS (Oct. 16, 2019,
8:00 AM), https://www.americanprogress.org/issues/security/reports/2019/10/16/475296/
beyond-populism/.

83. Greenhill, supra note 71, at 318.
84. Steven A. Camarota, The High Cost of Resettling Middle Eastern Refugees,

CTR. FOR IMMIGR. STUD. (Nov. 4, 2015), https://cis.org/Report/High-Cost-Resettling-Mid-
dle-Eastern-Refugees.
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this way, MMPs may test states’ resolve to adhere to international
agreements as they spend time and resources on a dilemma of inter-
national proportions that was not of their own making.

D. STATE COMPOSITION

Finally, the very makeup of a state is altered by the introduction
of adherents of foreign and sometimes adversarial beliefs.  MMPs may
be analyzed in physical terms, such as numbers of individuals present,
but the more imperceptible impact may stem from the introduction of
intangible beliefs held by groups of people.  Already, states strain to
keep accurate and timely records on the composition of people within
their borders.85  By introducing large numbers of new individuals
(and potentially displacing other populations), the make-up of a state
is altered and demographic components are stretched and distorted
such that previously held assumptions about a state’s own citizens
may no longer be valid.86  Population changes are not per se worri-
some; however, when a state has substantially inaccurate data about
its own population, it may make faulty conclusions about its residents
and share inaccurate data with its allies, which may then make faulty
conclusions of their own.

As an example, when Germany resettled tens of thousands of
Turkish citizens within its borders in the 1960s, it faced an existential
threat to its national identity.87  An unexpected consequence of this
resettling was that many of these Turkish workers never left, and
their stay “creat[ed] a minority community that changed the
demographics of Germany forever.”88  Many Germans clung to a ma-
jor misconception that “Gastarbeiter”—guest workers—would one day
return to Turkey.89  Such workers did not, in fact, return and the ab-
sence of a formal German immigration policy led to integration
problems and a failure by Germans to understand and plan for the

85. See, e.g., Overview of the UK Population: November 2018, U.K. OFF. FOR NAT’L
STAT. (Nov. 1, 2018), https://www.ons.gov.uk/peoplepopulationandcommunity/populatio-
nandmigration/populationestimates/articles/overviewoftheukpopulation/november2018.

86. See, e.g., Faye Hipsman & Doris Meissner, Immigration in the United States:
New Economic, Social, Political Landscapes with Legislative Reform on the Horizon,
MIGRATION POL’Y INST. (Apr. 16, 2013), https://www.migrationpolicy.org/article/immi-
gration-united-states-new-economic-social-political-landscapes-legislative-reform (dis-
cussing the need to reexamine United States immigration policies to account for the
millions of undocumented immigrants residing in the country and their potential im-
pact on “economic and social forces”).

87. Klaudia Prevezanos, Turkish Guest Workers Transformed German Society,
DEUTSCHE WELLE (Oct. 30, 2011), https://www.dw.com/en/turkish-guest-workers-trans-
formed-german-society/a-15489210.

88. Id.
89. Id.
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millions of Turks that today call Germany home.90  Germany wrestles
with the issue of incoming migrants to this day.91  Without a cohesive
response and integration policy, the nation’s demographics will con-
tinue to change, but the German government will be slow to track
such change within its borders, adjust its national policies, and accu-
rately communicate population changes to its allies.

Governments must not underestimate the ability for uncontained
and misunderstood migration to make populations and states feel in-
secure and threatened.92  The fear of porous borders and malevolent
forces moving across them keeps world leaders awake at night.93  In
response, without sound national security proposals, people and gov-
ernments will act rashly in self-defense if they feel they are backed
into a corner.  The national security proposals that follow act to dees-
calate and neutralize the challenges resulting from MMPs and provide
tools to the USAF and DoD to react quickly and proportionally to
MMPs.

IV. NATIONAL SECURITY PROPOSALS

A. THE FIFTH INSTRUMENT OF NATIONAL POWER

United States military doctrine commonly acknowledges four
traditional Instruments of National Power (“INPs”): diplomacy, infor-
mation, the military, and a national economy.94  In an influential pa-
per, Commander Jeff Farlin (U.S. Navy) stated: “[a] nation’s power to
impose its will and to achieve its national objectives emanates from its
instruments of national power.”95  INPs have been broadly defined as
means available for employment in the pursuit of national objec-
tives.96  The U.S., its allies, and adversaries alike impact their own

90. Matthias Bartsch et al., A Sorry History of Self-Deception and Wasted Opportu-
nities, SPIEGEL ONLINE (Sept. 7, 2010), http://www.spiegel.de/international/germany/
turkish-immigration-to-germany-a-sorry-history-of-self-deception-and-wasted-opportu-
nities-a-716067.html.

91. James McAuley & Rick Noack, What You Need to Know About Germany’s Im-
migration Crisis, WASH. POST (July 3, 2018), https://www.washingtonpost.com/news/
worldviews/wp/2018/07/03/what-you-need-to-know-about-germanys-immigration-crisis.

92. Greenhill, supra note 71, at 320.
93. Id.
94. Commander Jeff Farlin (U.S. Navy), Instruments of National Power: How

America Earned Independence (Apr. 15, 2014) (Master of Strategic Studies Degree, stu-
dent academic research paper, U.S. Army War College), https://publications.armywarcol
lege.edu/pubs/87.pdf.

95. Id.
96. See JOINT CHIEFS OF STAFF, JOINT PUB. 1-18, DOCTRINE TO PROVIDE GUIDANCE

TO DEVELOP, IMPLEMENT STRATEGY, AND ASSESS STRATEGY at I-1(2)(a) (Apr. 25, 2018)
(stating “[s]trategy is about how nations use the power available to them to exercise
control over people, places, things, and events to achieve objectives in accordance with
their national interests and policies”).
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and America’s national security objectives through the four estab-
lished INPs, but also increasingly through a fifth INP: mass move-
ments of people (“MMPs”).

Large-scale population movements can be sporadic and uninten-
tional (based on climate change or economic opportunity), but increas-
ingly they are calculated and intentional (such as through efforts at
ethnic cleansing or persecution of groups).97  In the former category,
MMPs are not viewed as offensive tools, but their effects must never-
theless be carefully weighed and mitigated; in the latter category,
however, MMPs have been likened to “weapons of mass migration.”98

Especially in the case of weaponized MMPs, where states may seek to
trigger or steer MMPs toward adversaries in furtherance of national
ends, MMPs should be viewed through the lens of an INP, since people
movements directly permit or hinder a nation’s ability to impose its
will and achieve its national objectives.

George Kennan, U.S. diplomat and historian, famously defined
U.S. national security as “the continued ability of this country to pur-
sue its internal life without serious interference.”99  Viewing national
security as part national defense, part foreign relations, MMPs are
naturally viewed as an INP by permitting states to express their na-
tional power and undermine adversaries’ objectives through external
interference in the form of population movements.100  As discussed in
this Article, MMPs have the capacity to alter population compositions,
require a collective and unified response to new incoming migrants,
and bolster sometimes xenophobic and nationalist sentiment.101

Unquestionably, in the face of even hypothetical MMPs, states
may take measures to protect their security.102  State responses to the
challenge of MMPs must address human movements both as engi-
neered tools of statecraft but also as unpredictable forces of nature.
After all, global citizens’ desire to relocate cannot be stymied; thus,
states must legislate and organize themselves for “men as they are,

97. Schmid, supra note 18, at 3.
98. Greenhill, supra note 71, at 319.
99. Rising Oil Prices, Executive Branch Policy, and U.S. Security Implications:

Hearing Before the Comm. on Governmental Affs., U.S. S., 106th Cong. 34-35 (2000)
(statement of Robert E. Ebel, Director, Energy and National Security Center for Strate-
gic and International Studies).

100. Craig W. Mastapeter, The Instruments of National Power: Achieving the Strate-
gic Advantage in a Changing World, NAVAL POSTGRADUATE SCH. 1, 5 (2008).

101. See supra Part II.
102. See Castillo-Petruzzi v. Peru, Judgment, Inter-Am. Ct. H.R. (ser. C) No. 4 ¶ 89

(May 30, 1999) (quoting Velazquez Rodriguez v. Honduras, Merits, Inter-Am. Ct. H.R.
(ser. C) No. 4 ¶ 154 (July 29, 1988)) (noting, “a State ‘has the right and the duty to
guarantee its own security’”).
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laws as they might be.”103  The U.S. must take the world as it finds it
and build conceptual frameworks that meet the world rather than vice
versa.  The proposal in Subsection B below would address the world as
it is, viewing MMPs as an INP and taking steps to blunt the poten-
tially negative effects of MMPs on state security.

Elevating MMPs to the level of an INP would refocus American
national security efforts on the effects of MMPs as sociopolitical phe-
nomena.  Considerable U.S. resources are spent researching and ana-
lyzing the diplomatic power of Venezuela, the informational power of
Russia, the military power of North Korea, and the economic power of
China.104  Equal or greater resources should be spent on the complex
exodus of residents from Turkey, Yemen, and Venezuela, for example,
to neighboring states and allies.105  The U.S. can start to do so by bol-
stering transnational frameworks and obligations with allies.

B. ESTABLISH TRANSNATIONAL FRAMEWORKS AND OBLIGATIONS

International legal agreements are the foremost means for setting
clear and predictable expectations among states for the orderly assim-
ilation of migrant populations.106  The UN has historically facilitated
agreements among its members (per the Preamble of the UN Charter)
and has recently overseen a preliminary meeting of the minds among
UN members on the issue of MMPs.107  After years of negotiations,
members of the UN adopted the Global Compact for Safe, Orderly and
Regular Migration (“GCM”) on December 10, 2018.108  The GCM is a
nonbinding agreement that offers ambitious objectives for varied as-
pects of human migration worldwide.  One observer stated:

Even if legally nonbinding, the GCM will affect state behavior
and, in some cases, will be incorporated into regional or na-
tional legal systems.  The zero draft of the GCM is seen as a
wish list.  Much of it is ambitious and hard to implement in
its entirety.  But full implementation is not the goal of non-

103. See JOHN RAWLS, THE LAW OF PEOPLES: WITH “THE IDEA OF PUBLIC REASON RE-

VISITED” 13 (2001) (citing J. J. Rousseau 1893).
104. See, e.g., Eleanor Albert, North Korea’s Military Capabilities, COUNCIL ON FOR-

EIGN RELS. (Nov. 16, 2020), https://www.cfr.org/backgrounder/north-koreas-military-ca-
pabilities (discussing North Korea’s nuclear program and capacity).

105. Nicholas Casey & Jenny Carolina Gonzalez, A Staggering Exodus: Millions of
Venezuelans are Leaving the Country, on Foot, N.Y. TIMES (Feb. 20, 2019), https://
www.nytimes.com/2019/02/20/world/americas/venezuela-refugees-colombia.html.

106. VENICE COMMISSION OF THE COUNCIL OF EUROPE, RULE OF LAW CHECKLIST 20
(2016).  “The principle pacta sunt servanda (agreements must be kept) is the way in
which international law expresses the principle of legality.” Id.

107. Uphold International Law, UNITED NATIONS, http://www.un.org/en/sections/
what-we-do/uphold-international-law (last visited Feb. 14, 2021).

108. Intergovernmental Conference on the Global Compact for Migration, UNITED

NATIONS, http://www.un.org/en/conf/migration (last visited Feb. 14, 2021).
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binding agreements; their purpose is to set an example and
codify the best standards . . . .109

Regrettably, the GCM is only an early political effort requiring all
192 UN member states to agree (based on the lowest common denomi-
nator) on measures to protect international migrants.110  The GCM
represents a nonbinding compact on safe, legal movement of people
across borders.111  It is aspirational in nature and was never meant to
be an end in and of itself.112

Thus, as a logical next step, aspects of the GCM should be re-
viewed by UN member states and brought to national parliaments for
debate and implementation to national legal frameworks.  States
should then agree upon a transnational normative framework—a
binding legal and regulatory architecture to accompany the GCM.
While the GCM is an aspirational compact, meaningful change will
follow only when a state’s leaders agree to be bound by global norms
on migration and to hold other states to the same uniform
expectations.

Importantly, drafting and advocating for an enforceable version of
the GCM will permit the U.S. and allies to develop regular and trusted
channels of communication with global partners to identify and hand
off intelligence about moving threats–—whether individual or group
threats within MMPs.113  Doing so would be a considerable step to-
ward ameliorating the global effects of MMPs.  The responsibility of
identifying and tracking a high-threat actor within MMPs—the pro-

109. Patrycja Sasnal, Domesticating the Giant: Governance of Migration, COUNCIL

ON FOREIGN RELS. (June 18, 2018), https://www.cfr.org/report/domesticating-giant-
global-governance-migration.

110. General Assembly Endorses First-Ever Global Compact on Migration, Urging
Cooperation among Member States in Protecting Migrants, U.N. GAOR, 73rd Sess.
60th & 61st mtg., U.N. Doc. GA/12113 (Dec. 19, 2018) (“The agreement creates no new
legal obligations for States nor does it further international customary law or treaty
commitments.”).  The U.S. decided to officially end its participation in the GCM in De-
cember of 2017.  Cong. Rsch. Serv., IF 11003, The Global Compact on Migration (GCM)
and U.S. Policy 7 (2020).

111. Intergovernmental Conference to Adopt the Global Compact for Safe, Orderly,
and Regular Migration, Draft Outcome Document of the Conference, ¶ 7, U.N. Doc. A/
CONF.231/3 (July 30, 2018).

112. Vincent Chetail, The Global Compact for Safe, Orderly and Regular Migration:
a kaleidoscope of international law, 16 INT’L J.L. CONTEXT 253, 264 (2020) (“While re-
stating some of the most important principles of international law, the Global Compact
provides a road map towards the progressive development of international law.  Most of
its objectives are prospective and thus in essence aspirational.  They provide a common
line of conduct in order to develop international law as a tool of interstate co-operation.
Fostering co-operation and dialogue among states constitutes the very rationale of the
Global Compact (GCM, para. 8).”).

113. Id. at 265.
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verbial needle in a haystack—cannot be borne by one state alone.114

By their very nature, MMPs commonly cross state boundaries and im-
plicate cooperation among myriad states, requiring handoff and aggre-
gation of intelligence gathering and analysis.  A collaborative effort
with clear lanes for each state, as delineated in treaties and side
agreements, will make national security efforts more efficient and
potent.115

Diplomats would not need to draft such a treaty from scratch.
The GCM is not the only starting point for negotiations; also, third-
party model conventions offer helpful input and workable frameworks
to transform theories into workable standards.

1. Model International Mobility Convention

One third-party model convention is the Model International Mo-
bility Convention (“MIMC”), drafted through the International Migra-
tion Project at Columbia University.  The MIMC is an agreed-upon
model treaty “involving over [forty] eminent academic and policy ex-
perts in the fields of migration, human rights, national security, labor
economics and refugee law” that is two years in the making.116  Im-
portantly, the MIMC aims to protect the rights of individuals in
MMPs and bolsters international humanitarian law for migrants that
find themselves in legal grey areas.  It seeks to: (1) build a politically
steady regime to accommodate migration, (2) offer states a fair and
predictable framework for people movements, and (3) deescalate inter-
state conflict stemming from disagreements over MMPs.117  In partic-
ular, with support from multinational organizations and
nongovernmental organizations, the MIMC could open talks on a mul-
tilateral treaty for governance of MMPs on the heels of the GCM.118

114. Susan Ginsburg, Countering Terrorist Mobility: Shaping an Operational Strat-
egy, MIGRATION POL’Y INST. (Feb. 1, 2006).

115. Id.
116. Model International Mobility Convention, GLOB. POL’Y INITIATIVE AT COLUM.

UNIV. 1, 5 (2018) [hereinafter MIMC], https://mobilityconvention.columbia.edu/sites/de-
fault/files/content/pdf/mimc_document_web.pdf.

117. The International Mobility Commission draws on the expertise of academic
and policy experts in the fields of migration, human rights, national security, econom-
ics, and law.  The more than forty Commission members went through a process of ne-
gotiating a single document drafted by a Secretariat team at the Columbia Global Policy
Initiative.  Thereafter, over the course of two years, the International Mobility Commis-
sion met to review, edit and rewrite the paper, yielding a final version of the MIMC in
April 2017. The Convention, COLUM. UNIV., https://mobilityconvention.columbia.edu/
about (last visited Feb. 13, 2021).

118. A model for success is the movement in Canada to begin the Mine Ban Treaty
process, drafted in 1997 and effective March 1, 1999. INT’L COMM. OF THE RED CROSS,
BANNING ANTI-PERSONNEL MINES: THE OTTAWA TREATY EXPLAINED 3-4 (1998).
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The MIMC consists of 213 articles and addresses different levels
of rights for a range of international migrants, such as short-term visi-
tors, tourists, labor migrants, long-term residents, family members,
asylum seekers, and refugees.119  Each class of migrant has its own
degree of rights consistent with the length of stay and reason for mi-
gration.120  This novel stratification treats migrants uniquely on a de-
tailed and coherent scale.  Importantly, it provides new layers of
protection for previously under-protected groups like unemployed and
retired migrant residents and non-permanent migrant laborers.  The
MIMC also recognizes that migrants may fluidly change classes or be-
long to several classes at once.121  In this way, it puts protections in
place for migrants in a global environment that has long focused on
the rights of states over people.

The MIMC addresses oversights and flaws in the current constel-
lation of treaty agreements affecting migrants.  The two main treaties
addressing MMPs, the 1990 UN Convention on the Rights of Migrant
Workers and Members of their Families (the “Migrant Workers Con-
vention” or “MWC”)  and the Refugee Convention of 1951 and its 1967
Protocol (the “Refugee Convention”), have been called “underdevel-
oped and undersubscribed” due to unforeseen at-risk migrant classes
and lack of state signatories.122  Shortcomings of these two treaties
could be addressed as follows, which would in turn give officials at the
U.S. State Department and Department of Defense (“DoD”) greater
certainty when facing MMPs.

2. Migrant Workers Convention

Notably, the MWC has largely not yet been adopted by “net-immi-
gration” states that face greater numbers of incoming migrants than
outgoing residents.123  The provisions of the MWC provide for rights
to subsidized housing, higher education, and health care on par with
rights of nationals, which burdens destination states and can lead
such states to leave work unfilled rather than permit migrants to
enter their territory.124  Such a migrant agreement that seems to
favor migrants over state interests is understandably undersub-
scribed by net-immigration states.125

119. MIMC, supra note 116.
120. Id.
121. Id.
122. Doyle & Borgnäs, supra note 8, at 20.
123. Id.
124. See generally MARTIN RUHS, THE PRICE OF RIGHTS: REGULATING INTERNATIONAL

LABOR MIGRATION (2013).
125. Only two states—Chile and Argentina—among the thirty-eight state signato-

ries face net-immigration (2007-2015). INT’L ORG. FOR MIGRATION, WORLD MIGRATION

REPORT 2020 97 (2020).
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In light of this, the MIMC improves on the MWC by addressing a
previously unentitled group of migrants: temporary migrant work-
ers.126  It seeks a balance between laborer-seeking states and labor-
seeking migrants by offering a nonpermanent set of rights for qualify-
ing workers.  In such a win-win situation, states will more willingly
accept able workers who may claim state assistance once settled, but
are ultimately guaranteed to contribute proportionally to the state’s
economy.127  Providing safeguards for temporary migrant workers is a
macro-level proposal that could spur greater state willingness to ac-
commodate MMPs, thereby facilitating the assimilation of migrants
before they have even left home.

3. Refugee Convention

The international regime for refugee protection has benefited
from the structure of the Refugee Convention, but the agreement
needs updating.128  In modern conflicts, labor migrants and refugees
may find themselves shoulder to shoulder in their desire to find secur-
ity of life and livelihood.129  Regrettably, the Refugee Convention de-
fines refugee narrowly by modern standards, forcing refugees to rely
heavily on a generous reading of the treaty by states and the broad
discretion of border officials.130

The MIMC and any future amendment to the Refugee Convention
must expand the definition of refugees and also feature protections for
a new class of migrants: forced migrants.131  This class of refugees
should use a “serious harm” standard that goes beyond mere state-
based persecution and relies on an outside threat to life or arbitrary
incarceration.132  In this way, a convention would extend protections
to those fleeing drought, flood, or famine (as is increasingly the case

126. The MIMC actually broadens rights protections for migrant workers beyond
what modern legal protections require, including multiple visa entries and access to
pensions that travel with workers. MIMC, supra note 116, at 57.

127. Brendan Breckman Jowett, Rules of Disengagement: “Low Skill” Migrant
Workers, Law and the Social Dimensions of Exclusionary Inclusion (2014) (LLM Thesis,
Osgoode Hall Law School of York University).

128. The 1951 Convention Relating to the Status of Refugees, art. 1(A)(2), July 28,
1951, 189 U.N.T.S. 137.

129. KATY LONG, FROM REFUGEE TO MIGRANT? LABOR MOBILITY’S PROTECTION PO-

TENTIAL 7 (2015); Steffen Angenendt et al., Mixed Migration: Challenges and Options for
the Ongoing Project of German and European Asylum and Migration Policy, GERMAN

INST. INT’L & SEC. AFFS. 1, 10 (2017).
130. The 1951 Convention Relating to the Status of Refugees art. 1(A)(2), July 28,

1951, 189 U.N.T.S. 137.
131. Doyle & Borgnäs, supra note 8, at 23.
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with climate change),133 civil war, or even general violence.134  The
follow-on to the GCM must provide equivalent or near-equivalent
rights for refugees and forced migrants on par with citizens rather
than merely aliens because access to education and employment will
ultimately stabilize recipient states and could even spur their econo-
mies.135  Doing so would also address the longstanding non-refoule-
ment paradox.

a. The Non-refoulement Paradox

Remarkably, the legal regime under the Refugee Convention
drives refugees to a dangerous paradox.  While refugees have a right
to non-refoulement, i.e., the right not to be expelled from a recipient
state once present in the state, such refugees do not enjoy the absolute
right to enter states to seek treaty protection in the first place.136

This paradox drives migrants the world over, from the Mediterranean
to the Americas, to brave dangerous and potentially life-threatening
conditions in order to acquire treaty protection.137  Dubbed “crim-
migration” by opponents of such irregular migration, relaxing the
rules of entry would dissuade many migrants from perilous journeys,
opting instead for more regular entryways to recipient states.138

Establishing predictable channels for immigration would lend
oversight power to states for incoming migrants.  This would in turn
benefit security interests by eliminating the need for “underground
railroads” for migrants, which could be leveraged by violent extremist
organizations (“VEOs”) or terror cells.  Removing certain migration
paths from the shadows would benefit U.S. national security interests
by cutting the static interference that would otherwise exist in the
context of MMPs.

133. Somini Sengupta, Climate Change is Driving People from Home. So Why Don’t
They Count as Refugees?, N.Y. TIMES (Dec. 21, 2017), https://www.nytimes.com/2017/12/
21/climate/climate-refugees.html.

134. See, e.g., Organization of African Unity Convention Governing the Specific As-
pects of Refugee Problems in Africa, U.N., Sept. 10, 1001, U.N.T.S. 45 (determining “the
need for an essentially humanitarian approach towards solving the problems of refu-
gees”); WORLD BANK GROUP, FORCIBLY DISPLACED: TOWARD A DEVELOPMENT APPROACH

SUPPORTING REFUGEES, THE INTERNALLY DISPLACED, AND THEIR HOSTS 34 (2017) [herein-
after WORLD BANK GROUP REPORT] (discussing the various reasons for the displacement
of refugees).

135. MIMC, supra note 116, at 157.
136. UN Convention and Protocol Relating to the Status of Refugees, art. 1(A)(2),

July 28, 1951, 189 U.N.T.S. 137.
137. Justine van der Leun, A Culture of No, VQR ONLINE (Fall 2018), https://

www.vqronline.org/reporting-articles/2018/10/culture-no.
138. Abigail Meisel, The Past, Present, and Future of Human Migration, OMNIA

(June 29, 2017), https://omnia.sas.upenn.edu/story/past-present-and-future-human-
migration.
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b. Greater Rights

A last weakness in the current treaty framework is that refugees
that acquire protected status under the Refugee Convention receive
rights only on par with those of other aliens.139  This can leave refu-
gees without rights to labor or higher education absent a willingness
from recipient states to extend such rights.  In light of this, the UN
and World Bank have released prominent reports suggesting that ref-
ugees need access to work and education to achieve self-reliance and
the skills to contribute to their receiving state.140

A sizable portion of the forcibly displaced—eighty-five percent—
are born in Lebanon, Jordan, Pakistan, Ethiopia, and Kenya.141

These fragile states risk tipping to violence or succumbing to the sway
of VEOs if neighbors and global allies are not incentivized to share the
cost of resettling global migrants.142  By specifying a right to enter a
state on the basis of escaping persecution or threat to life, migrants
will no longer face the non-refoulement paradox and states will lower
barriers to entering migrants.143

Such a treaty would likely find immediate favor with modern cen-
trist politicians like Prime Minister Justin Trudeau of Canada, Chan-
cellor Angela Merkel of Germany, and President Emmanuel Macron of
France.144  Populist and nationalist leaders like Former Deputy
Prime Minister Matteo Salvini and Minister of Foreign Affairs Luigi
Di Maio of Italy, Prime Minister Victor Orbán in Hungary, and former
Prime Minister Jarosław Kaczyñski in Poland, as well as leaders of
the Alternative for Deutschland in Germany, may oppose such a
treaty.145  Nevertheless, if the U.S. and its allies can form a majority
bloc of states in favor of migrant treaty reform, otherwise unwilling
states may follow suit.

139. The 1951 Convention Relating to the Status of Refugees, art. 1(A)(2), July 28,
1951, 189 U.N.T.S. 137.

140. UNITED NATIONS GENERAL ASSEMBLY RESOLUTION: TRANSFORMING OUR WORLD:
THE 2030 AGENDA FOR SUSTAINABLE DEVELOPMENT 14 (2015); WORLD BANK GROUP RE-

PORT, supra note 134, at 118.
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2016 (Feb. 17, 2017), https://www.unhcr.org/dach/wpcontent/uploads/sites/27/2017/04/
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142. How the Islamic State Rose, Fell and Could Rise Again in the Maghreb, INT’L
CRISIS GRP. (July 24, 2017), https://www.crisisgroup.org/middle-east-north-africa/north-
africa/178-how-islamic-state-rose-fell-and-could-rise-again-maghreb.
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144. Jordan Press, Trudeau, Other Leaders Warn of Dangers of Nationalism at Ar-

mistice Commemoration, THE CANADIAN PRESS (Nov. 11, 2018), https://www.ctvnews.ca/
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ation-1.4172169.
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4. Defense Interests in Treaty Revisions

While the United States Air Force’s (“USAF”) mission priorities
may not at first blush appear to have much to do with the manage-
ment of MMPs, the USAF does in fact benefit from coordinated inter-
national efforts to tame the second order effects of MMPs.
Understandably, the U.S. State Department would have a direct in-
terest in the wellbeing and safety of migrants and their orderly settle-
ment and integration within the U.S. and ally states.  However, State
Department oversight of MMP regulation does not preclude the DoD
from partnering to ensure that sensitive information that would im-
pact U.S. security is routed through the proper defense channels.  By
lending the USAF and DoD greater access to intelligence from pri-
mary source collectors, the American defense community will gain a
valuable source of information about potential threats stemming from
MMPs.146

Treaty frameworks would assuage many of the defense commu-
nity’s concerns about MMPs.  Such formal agreements would first re-
quire interdepartmental coordination among the DoD, the State
Department, and other U.S. stakeholders to ensure that international
partners fully understand American national security concerns.  In
addition to the core GCM objectives, the DoD and State Department
could intentionally take a more defense-minded approach to treaty
terms and ensure that timely information sharing between the State
Department and DoD is expressly permitted for the purpose of na-
tional security.  Particularly, the challenges arising from MMPs could
be addressed with greater information sharing about MMPs’ sizes,
movements, and peaceful resettling in ally states, affording DoD deci-
sion makers greater predictability and transparency about people
movements in the range of military operations.

Establishing transnational frameworks and obligations would fa-
cilitate crosstalk between the U.S. and fellow stakeholders that would
benefit from shared intelligence about MMPs.  It would also ensure
mechanisms to disperse timely information from first recipients like
the State Department to eager secondary recipients like the DoD and
Department of Homeland Security.  In viewing MMPs as an INP, cer-
tain MMPs will be properly regarded as “weapons of mass migration,”
which adversarial states may fuel in furtherance of their national in-
terests.147  Yet, with enhanced treaty protections, the DoD can iden-
tify and neutralize such acts of aggression more quickly.

146. Christopher John Sheehy, Reforming the U.S. Intelligence Community: Suc-
cesses, Failures and the Best Path Forward 95-96 (Fall 2014) (Senior Honors Projects,
2010-current, James Madison University) (on file with the JMU Scholarly Commons).

147. Greenhill, supra note 71, at 320.
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However, acknowledging that treaties may be negotiated in sev-
eral rounds over many years, the U.S. could alternatively test quicker
bilateral agreements with allies much as the U.S. already does for
cross-border security threats not relating to MMPs.148  This may be a
simpler and more expedient stopgap while the U.S. seeks more long-
term agreement with partners and allies.

C. PRIORITIZE INFORMATIONAL POWER IN MULTIDOMAIN OPERATIONS

To neutralize many of the externalities stemming from MMPs,
the USAF and DoD must prioritize their focus among the many types
of multidomain warfare.149  In particular, the USAF must lead an ef-
fort to focus on informational power over diplomatic, military, and eco-
nomic power in the context of population movements.  MMPs certainly
implicate diplomatic negotiations, military posturing, and economic
markets, but in the context of migrations, states must focus on infor-
mational power because it best empowers them to track MMPs and
identify concealed threats in real-time.150  National security threats
posed by MMPs are most effectively addressed by informational ad-
vantages and quickness of communication.151

1. Clarifying Roles

Prioritizing informational power over other INPs means clarify-
ing roles and responsibilities among the many DoD intelligence agen-
cies and units to avoid oversights and duplication of effort.  If the long
arm of defense intelligence does not deliver sufficient information to
data consumers and decision makers, Congress must allot greater
funding for intelligence gathering.152  The main threat in the context
of MMPs lies in the difficulty of analyzing and communicating about a
mass of people as it morphs and mobilizes over an unknown geopoliti-
cal path in a global setting.153  The unknown composition of an MMP
and the intentions of all of its constituents may present a live threat to

148. Mexico, U.S. Sign Accords on Customs, Border Cooperation, REUTERS (Mar. 26,
2018), https://www.reuters.com/article/us-usa-mexico-cooperation/mexico-u-s-sign-ac-
cords-on-customs-border-cooperation-idUSKBN1H300H.
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national security or, at the very least, complicate and dilute military
missions that inevitably intertwine with MMPs.

Focusing on informational power is especially advisable as the
American strategic military advantage over adversaries wanes with
each passing year.154  Informational strength, as one asset of U.S.
multidomain operations, empowers the U.S. to “call an audible” in an
environment in which single-domain U.S. superiority is increasingly
unsustainable.155  An array of multidomain options is especially indis-
pensable as near peer competitors are increasingly able to match or
even surpass the American military in fields of airpower, naval sur-
face warfare, and electronic warfare.156

2. Data Collection and Sharing

Among the twenty-three objectives outlined in the GCM, the col-
lection and sharing of data among partner states serves as the linch-
pin to national security.  Indeed, it is first on the GCM list of
objectives, stating that parties shall seek to “collect and utilize accu-
rate and disaggregated data as a basis for evidence-based policies.”157

Thus, data collection and analysis should work toward real applica-
tions that rely on the accuracy and particularity of the data.  With
actionable data in hand, the information-based agencies can partner
with diplomatic, military, and economic agencies to neutralize harm-
ful second order effects of MMPs.  But without the informational ad-

154. See Hal Brands & Eric Edelman, The Crisis of American Military Primacy and
the Search for Strategic Solvency, ARMY WAR COLL. Q.: PARAMETERS 27, 28 (2017) (warn-
ing of the U.S.’s “creeping crisis of American military primacy, as Washington’s margin
of superiority is diminished, and the gap between US commitments and capabilities
grows”); Eric Schmitt, U.S. Military’s Global Edge Has Diminished, Strategy Review
Finds, N.Y. TIMES (Nov. 14, 2018), https://www.nytimes.com/2018/11/14/us/politics/de-
fense-strategy-china-russia-.html; Robert Farley, Yes, America’s Military is Getting
Weaker Around the World, NAT’L INT. (Feb. 13, 2020), https://nationalinterest.org/blog/
buzz/yes-americas-military-getting-weaker-around-world-122946.

155. See DAVID GOLDFEIN, ENHANCING MULTI-DOMAIN COMMAND AND CONTROL. . .
TYING IT ALL TOGETHER 2 (2017) (advocating for strategic development and stating “[w]e
need both leaders and tools that can visualize multiple battlespaces and execute rapid
decision-making in an outright fight or in competition short of armed conflict”); id.
(“While [the U.S.] dominate[s] the air, space and cyber domains today, our adversaries
have invested heavily in technologies to deny us the superiority we have come to rely
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vantage, sister INPs will be unable to most effectively protect
American national security interests.158

The U.S. and its allies rely on the free flow of information to miti-
gate the risks of anonymized actors and groups.159  Even if individuals
cannot be tracked with constant reliability in a global environment,
statistical methods can be applied to large groups of people to calcu-
late likelihoods of finding high-value actors and organizations within
much larger groups.160  Thus, mass collection and free flow of infor-
mation about MMPs will not only neutralize national security threats,
but also ease the economic and political burden on migrant-receiving
states so that they can continue to focus on national security
priorities.

D. VIEW STATE BORDERS AS FLOWS OF PEOPLE

In addition to revising the current treaty framework and focusing
on informational power to neutralize threats, as discussed above, the
USAF and its civilian counterparts must embrace a paradigm change
that views national borders as political lines but also established cur-
rents of people and goods on a global scale.  A new paradigm, i.e., a
way of organizing an array of incoming data into recognizable pat-
terns for action, was necessary in the aftermath of the September 11,
2001, attacks, which forced Americans to question not only where the
U.S. homeland begins, but also the origin of flights, ships, and freight
from abroad with the U.S. as their final destination.161  Transnational
terrorism demands such a perspective, which links invisible jurisdic-
tional lines to the people flows that approach American borders.

While individuals seek to cross borders at will, states monitor
their borders and seek to exert power and influence even well beyond
their borders.  The U.S. needs military partnerships—many of which
already exist—to broaden coalition support for partnerships that ex-
tend beyond political border lines.  How would this be possible if ally
states are sovereign?  In practice, the U.S. requires reciprocal agree-
ments to allow information flows that track people flows.  Preventing
the detonation of explosives worn by Umar Farouk Abdulmutallab,
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the so-called underwear bomber, for example, required such coordina-
tion.  In this case, U.S. Customs and Border Protection identified Mr.
Abdulmutallab as a person of interest after the flight departed.162  In
the more than ten years since this attempted bombing, information
exchange has quickened, but the paradigm has not been updated.
Here, the border for U.S. national security purposes should have been
viewed as Schipol Airport in Amsterdam rather than the U.S. home-
land.  As such, when our borders figuratively extend to source cities
and states, the U.S. can preempt threats before they are able to depart
for U.S. or ally soil when foreign borders are viewed as springboards
for malicious actors.

Information sharing, already discussed in Section IV, Subsection
C, plays an outsize role in a new paradigm that views borders as peo-
ple flows.  Consider the terrorist plot in which al Qaida shipped parcel
bombs from Yemen to the U.S. via UPS and Federal Express.163

While the bombs passed through London and Dubai, U.S. authorities
were able to identify the packages with the aid of intelligence-sharing
by Saudi authorities, averting the threat to American lives.164  In this
case, the quick relay of information about the packages’ origin, han-
dling, and likely route was crucial in intercepting packages in a timely
manner.  The same principles, reduced to two approaches, apply to
identifying high-threat individuals (the proverbial needle in a hay-
stack): (1) obtain detailed intelligence about where the needle could be
so one can reach into the haystack and pluck out the needle, and (2)
make the haystack smaller by differentiating between high- and low-
interest individuals as they move within MMPs and expedite the
movement of the latter.165

Old paradigms, of course, die hard.  Those averse to viewing state
borders as people flows may claim that this view is cumbersome and
labor-intensive.  Yet big data, the widespread embrace of data collec-
tion and sharing, becomes more commonplace for municipalities and
states with each passing year.166  Thus, the difficulty of amassing and
using data to track people flows becomes exponentially easier each
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year.  Opponents may also cite an old-fashioned reluctance by states
to hand over information about high-threat individuals to other states.
After all, such information is hard to come by and valuable to others.
Why should it be given away?  Yet those states that hoard informa-
tional power today gradually find themselves isolated, disliked, and
ignored.  Thus, a state’s power does not grow by keeping information
to itself; rather, defenses are stronger collectively when multiple data
points corroborate strengths and reveal weaknesses.

V. CONCLUSION

While the scope and nature of future MMPs is unknown, it is cer-
tain that individuals will continue to migrate within and across state
lines in the coming years.167  It is equally certain that MMPs will con-
tinue to impact the core ideas that define states: sovereignty, political
stability, human rights, and national identities.168  Threatened and
insecure states may act in self-defense, diverting resources and rely-
ing on partners and allies for collective response.  To adequately ad-
dress the second order effects of MMPs, the U.S. and its allies must
take a holistic approach to accommodating migrants under interna-
tional law in order to see past peaceful migrants and concentrate on
traditional threats.  Most important, aligning migrations with the four
traditional INPs is an appropriate mindset shift that will help the
USAF recognize and address MMPs for what they are: potential tools
of diplomacy and war.
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