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ABSTRACT

In today's interconnected world, international migration continues to grow as migrants come from all around the globe in search of better lives for themselves and their families. While many migrants seek to improve social and economic status, others come in search of asylum due to conflict, political repression, or fear of persecution in their country of origin. As globalization steadily diffuses international power and blurs the line between war and peace, human migration is becoming a viable weapon in the arsenal of many state and non-state actors pursuing unconventional means to increase regional influence and to achieve objectives. This thesis examines different means in which state and non-state actors make use of human migration to achieve political, economic, or military objectives while also analyzing the conditions necessary to achieve these desired objectives. The ability to map these trends and identify underlying conditions that are the precursors to weaponizing migration will enable military and other interagency elements to better develop strategies and to mitigate potential vulnerabilities at the strategic, operational, and tactical levels.
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I. ON WEAPONIZED MIGRATION


A. INTRODUCTION

In today's interconnected world, international migration continues to increase as migrants from all around the globe seek better lives for themselves and their families. While many migrants seek to improve their social and economic status, others migrate in search of asylum due to conflict, political repression, or fear of persecution in their country of origin. As globalization steadily diffuses international power and blurs the line between war and peace, human migration is becoming a viable weapon in the arsenal of many state and non-state actors pursuing unconventional means to increase regional influence and achieve their varied objectives.

Conventional wisdom leads many to believe that weaponizing migration refers exclusively to recent efforts by Violent Extremist Organizations (VEO) to infiltrate refugee flows and to facilitate terrorist operations in states offering asylum. Although this is one form of weaponized migration, many other variants—subject only to a policy maker's imagination—exist. Exploiting vulnerable populations is nothing new, as examples can be found throughout history, ranging from European colonization of the Americas to the 1980 Mariel boatlift through which Fidel Castro coerced the United States into foreign policy concessions after sending more than 100,000 Cuban migrants, including criminals and the mentally disabled, to Florida.1 Although weaponizing migration is not uncommon, it is understudied in academia where only select cases have been examined.



B. CURRENT OPERATIONAL ENVIRONMENT

Today's operational environment is changing rapidly and U.S. adversaries are adapting just as quickly. America's technological superiority is unquestioned in most realms, and should remain dominant in the coming years. But the United States and its allies are currently being challenged and, in many cases, overpowered in other, far more

1 Kelly Greenhill, Weapons of Mass Migration (Ithaca, NY: Cornell Univ. Press, 2010), 89–106.

politically uncomfortable domains. The current operational environment can no longer be described in terms of a war and peace dichotomy. Instead, complex threats occupy positions along the entire spectrum of conflict.2 Whether we lump their actions under the terms Political Warfare, Hybrid Warfare, Asymmetric Warfare, or Next-Generation Warfare, adversaries will continue to pursue innovative means to gain advantages. And, by weaponizing humans in non-technological ways, state and non-state actors will seek to equalize the playing field without engaging in armed conflict.



C. BACKGROUND LITERATURE AND THEORY

While weaponizing migration is not a new tactic, the literature about it is limited and, until recently, has not included theory. Instead, scholars have sought to identify causes for rapid growth in international migration and have generally focused on explaining refugee-producing episodes. Although scholars who address the topic, such as Michael Teitelbaum, 3 Myron Weiner, 4 Robert Mandel, 5 and Charles Keely6 offer varied explanations, the root causes of migration generally fall into one of the following categories:


	Political instability

	Civil conflict/Ethnic conflict

	Economic opportunity

	Environmental degradation/Natural disaster



2 Department of the Army, SOF Support to Political Warfare White Paper, Fort Bragg, NC: United States Army Special Operations Command, 2015. http://www.soc.mil/swcs/ProjectGray/ Support%20to%20Political%20Warfare%20White%20Paper%20v2.3-RMT%20 (10MAR2015) %20%20%20.pdf.

3 Michael S. Teitelbaum, "Immigration, Refugees, and Foreign Policy," International Organization 38, no. 3 (1984): 429–450.

4 Myron Weiner, "Bad Neighbors, Bad Neighborhoods," International Security 21, no. 1 (1996): 11; "Security, Stability, and International Migration," International Security 17, no. 3 (1992): 92.

5 Robert Mandel, "Perceived Security Threat and the Global Refugee Crisis," Armed Forces and Society 24, no. 1 (1997): 77–103.

6 Charles Keely, "How Nation-States Create and Respond to Refugee Flows*," International Migration Review* 30, no. 4 (1996): 1056.

Migratory barriers removed/Increased communication/transportation capability

Teitelbaum does go a step further and subdivides international migrants into four types: permanent-legal immigrants, temporary-legal immigrants, illegal immigrants, and refugees.7 However, when considering the potential ways in which migration can be weaponized, this typology requires modification, and should include other dislocated civilian categories such as internally displaced persons, stateless persons, and returnees.8

Teitelbaum and Weiner were the first academics to suggest that governments regularly create mass migrations as a tool of foreign policy. Among the examples they cite are the British colonization of North America, Israeli settlements in the West Bank,9 and Soviet attempts to influence Pakistani decision-making by driving Afghans to seek asylum across the Durand Line.10 Of course, the United States is no stranger to utilizing immigration as a means to achieve foreign policy objectives. In fact, the United States utilized Cuban exiles when attempting to overthrow Fidel Castro during the Bay of Pigs invasion.11 Conversely, the United States has also sacrificed its policy objectives to prevent immigration. Fidel Castro's ability to unleash migrant flows from Cuba resulted in multiple U.S. foreign policy concessions spanning multiple decades and multiple presidential administrations.12

Others have since expanded on Teitelbaum's and Weiner's research, citing examples of nations that have engineered mass migrations to force recognition of the sending state, to stop interference from a receiving state, to destabilize the receiving

7 Teitelbaum, "Immigration, Refugees, and Foreign Policy," 429–450.

8 Department of the Army, Civil Affairs Operations, FM 3-57 (Washington DC: Department of the Army, 2011), http://www.apd.army.mil/epubs/DR\_pubs/DR\_a/pdf/web/fm3\_57.pdf.

9 Teitelbaum, "Immigration, Refugees, and Foreign Policy," 437–438.

10 Weiner, "Security, Stability, and International Migration," 101.

11 Jorge I. Dominguez, "Immigration as Foreign Policy in US-Latin American Relations," in Immigration and U.S. Foreign Policy, ed. Robert W. Tucker, Charles B. Keely, Linda Wrigley (Boulder, CO: Westview Press, 1990), 153.

12 Dominguez, "Immigration and U.S. Foreign Policy," 150–166.

state,13 and/or to extend influence through colonization.14 Kelly Greenhill—building on this work—labels such a tactic "strategically engineered migration," and suggests four all-inclusive types of strategically engineered migration: dispossessive, exportive, militarized, and coercively-engineered. 15

While Greenhill has clearly added to Teitelbaum's and Weiner's earlier work, she has focused primarily on coercively engineered migration. Also, the research undertaken so far overwhelmingly examines inter-state migration. Yet, today's operational environment also calls for us to take into account intra-state conflict, as well as actions taken by Intergovernmental Organizations (IGO) and non-state actors.

13 Karen Jacobsen, "Factors Influencing the Policy Responses of Host Governments to Mass Refugee Influxes," International Migration Review 30, no. 3 (1996): 665, doi:10.2307/2547631.

14 Weiner, "Security, Stability, and International Migration," 102–103.

15 Kelly Greenhill, "Strategic Engineered Migration as a Weapon of War," Civil Wars 10, no. 1 (2008): 8.



II. RESEARCH DESIGN

This thesis examines how state and non-state actors make use of human migration as a means to achieve political, economic, and/or military objectives while also taking into consideration the conditions necessary to achieve these goals. The ability to map the trends and identify the underlying conditions that are the precursors to being able to weaponize migration should enable military and other interagency elements to better develop counter-measures as well as strategies to mitigate vulnerabilities at the strategic, operational, and tactical levels.


A. METHODOLOGY

Using open-source data from leading inter-governmental organizations in the human migration field, and limiting my sample to cases occurring within the last decade (2007-2016), I identify migratory trends affecting populations estimated to be in excess of 50,000 people.16 I then narrow my investigation to cases in which challengers leverage human migration to achieve their objectives. By limiting my sample to the last 10 years, I can compare migratory trends given a common operational environment, and extend any insights into the near future. I have not limited my sample of weaponized migration to any specific form of migration but, rather, I include all forms of legal migration, illegal migration, and cases involving dislocated civilians. In addition, I identify cases in which mass migration does not occur, but where entities leverage the threat of human migration to achieve a desired outcome. I also identify potential uses of migration and analyze how state and non-state actors might choose to employ them in the future. Finally, in my typological analysis I categorize variants of weaponized migration in order to better gauge their efficacy, and thereby facilitate a better understanding of this tactic in today's operational environment.

16 Data for this research comes from the United Nations and International Organization for Migration annual publications on migration and databases.



B. UNDERSTANDING WEAPONIZED MIGRATION

Weaponized migration occurs when a challenging state or non-state actor exploits human migration—whether voluntary or forced—in order to achieve political, military, and/or economic objectives. In all cases, the challenger weaponizes migration by either strategically engineering the migration itself, or by opportunistically exploiting migratory events already underway.



C. TYPOLOGY

Building on earlier work by migration scholars, and drawing on my research that examines cases occurring since 2007, we can distinguish among seven, non-mutually exclusive variants of weaponized migration. Figure 1 presents a comprehensive typology of these variants

[image: ]

Figure 1. Weaponized Migration Categories 17
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III. TYPOLOGICAL ANALYSIS

After reviewing migration trends between 2007 and 2016, I identified 50 cases in which a challenging actor deliberately weaponized migration (Figure 2).

[image: ]

Figure 2. Weaponized Migration by Type (2007–2016)

In many instances, a challenger's actions has served multiple ends. For example, since 2008, Iran has continued to threaten its Afghan refugee population with expulsion. This coercive technique allows Iran to maintain influence and political leverage within Afghanistan at the expense of the United States. By threatening to deport Afghan refugees, Iran is able to indirectly increase instability within the region (exportive), and facilitate foreign fighter infiltration into Afghanistan (militarized), both of which impact stability and run contrary to U.S. aims

Figure 3 depicts the range of weaponized migration types, from strategically engineered to opportunistic, and details how challengers employ each variant. For example, challengers generally induce population migrations deliberately when using the propaganda and fifth column variants, while more often than not challengers apply the militarized and economic forms opportunistically when targets of opportunity present

In addition, Figure 3 also portrays where each challenger operates along the weaponized migration spectrum. Nation-state challengers span the entire spectrum and, historically, weaponize migration more often than does any other type of entity. Also, certain types of government, such as democracies or authoritarian regimes, utilize particular variants more frequently. At the same time, certain types of government are more susceptible to certain types of variants. In the following section, I will discuss these trends in further detail.

[image: ]

Figure 3. Spectrum of Weaponized Migration

Perhaps not surprisingly, other types of challengers operate along a much narrower spectrum. IGOs, for example, utilize weaponized migration less often than other challengers, which can likely be attributed to their having more stakeholders. For the European Union (EU) to weaponize migration, for instance, all 28 member states would

have to approve the strategy. Because consensus is difficult, and because member states have conflicting objectives, IGOs rarely use variants in unison. Financial objectives seem to be those they are most likely to agree on, and consequently, IGOs will generally limit weaponized migration to either coercive or economic variants (e.g. EU vs Turkey).


A. WEAPONIZED MIGRATION VARIANT 1—COERCIVE


1. Background

Mass migration, an extremely polarizing issue, inevitably leads to public outcries calling for resolutions that, many times, would violate international law. For instance, as a signatory of the 1948 Human Rights Declaration, the United States publicly acknowledges Article 14 which states, "Everyone has the right to seek and to enjoy in other countries asylum from persecution." 21 The United States is not a signatory of the 1951 Refugee Convention, which initially defined international legal obligations concerning the protection of refugees,22 but rather, the United States is a signatory of the updated 1967 Protocol relating to the status of refugees.23 These protocols, which seek to protect human rights, make nation-states vulnerable to coercively engineered migration since they force states to choose between accepting asylum seekers, along with significant logistical costs, or turning away asylum seekers and preventing immigration. Either path comes with certain domestic political costs. 24

Since 2007, states using outflows of migrants have attempted to gain policy concessions or extort adversaries on at least fifteen occasions. In all of these cases, either a nation-state or IGO acted as challenger, while targets varied between states and IGOs, (11/15) and non-state (4/15) actors. Prior to 2007, weaker states generally used coercively engineered migration to target more powerful nations. But this trend seems to be

21 "The Universal Declaration of Human Rights," United Nations, December 10, 1948, accessed November 12, 2016, http://www.un.org/en/universal-declaration-human-rights.

22 "The 1951 Refugee Convention," United Nations Refugee Agency, July 25, 1951, accessed November 12, 2016, http://www.unhcr.org/en-us/1951-refugee-convention.html.

23 "States Parties to the 1951 Convention relating to the Status of Refugees and the 1967 Protocol," UNHCR, accessed April 16, 2017, http://www.unhcr.org/protect/PROTECTION/3b73b0d63.pdf.

24 James D. Fearon, "Domestic Political Audiences and the Escalation of International Disputes," The American Political Science Review 88, no. 3 (1994): 577–592.

changing. Before 2007, challenging states that coercively used, or threatened the use of migration, were typically considered to be militarily inferior to the states they targeted.25 However, this trend has reversed, and since 2007 only 27% (4/15) of challengers were militarily weaker than their targets. For instance, countries such as Russia, Iran, and Pakistan are effectively using the technique against their neighbors. Even IGOs are fighting back with this technique as evidenced by the EU's actions, which I will discuss later in this chapter. Table 1 illustrates coercive migration cases occurring in the last 10 years.

Table 1. Coercive Migration Cases
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IV. CONCLUSION


A. IMPLICATIONS

Over the course of the past decade, weaponized migration has proven to be an effective alternative to conventional warfare for actors seeking to achieve political, military, or economic objectives. These acts regularly go unnoticed and they are often subsumed by other events. Nevertheless, the effects of weaponized migration should not be minimized. As access to technology spreads, and as challengers explore new ways to indirectly target adversaries, the international community should expect to see competing entities continue to challenge one another along the spectrum of weaponized migration, while simultaneously seeking new innovative sub-variants with which to more effectively target each other.



1. Migration and Biological Threats

Synthetic bio-technology and the ability to manipulate genetic codes pose one looming security threat. Advances in technology allow anyone with access to the Internet to obtain genetic sequences for deadly pathogens such as smallpox, Ebola, and other viruses. Bioethics organizations have recently warned that inexpensive chemistry kits purchased online provide amateurs with the ability to remove and replace sections of DNA, potentially leading to the development of dangerous strains of bacteria and other organisms. 73 Targets would likely regard a bioterrorism event as an act of war. But, a response becomes more difficult when an event is organized or executed by non-state actors such as the Islamic State or Al Qaeda. In cases of bioterrorism, potential delivery platforms are plentiful, and migrants, whether incoming or outgoing, could easily serve as vectors.

Simply infecting a large contingent of outgoing asylum seekers or populations within a refugee camp could effectively devastate a targeted country or region.

73 Sarah Knapton, "Bill Gates: Terrorists Could Wipe Out 30 Million People by Weaponising a Disease Such as Smallpox," Telegraph, April 19, 2017, accessed October 10, 2017, http://www.telegraph.co.uk/science/2017/04/19/bill-gates-terrorists-could-wipe-30-million-peopleweaponising.

Competent challengers could modify genetic code to ensure the virus remains antibioticresistant, or that the microbe remains dormant for a period of time necessary to facilitate the migrant's movement into a targeted region. Without having proper quarantine protocols already in place, the effects would be devastating. History provides examples when challengers utilized biological threats by poisoning water wells, lacing arrowheads with deadly substances, or simply spreading deadly organisms on blankets while disguising the act as humanitarian assistance. 21st century versions of these procedures should be expected at some time in the future, and could easily be combined with migration.

The United States military is not blind to this threat as the Center for Army Lessons Learned recently released a handbook entitled Commander's Guide to Support Operations Among Weaponized Displaced Persons, Refugees, and Evacuees. The handbook, though directed specifically at chemical and biological specialists, provides a basic overview of considerations and methods of reaction should biological warfare be executed using dislocated civilians.74 Unfortunately, military chemical experts are unable to plan for all scenarios involving dislocated civilians, leaving much of the world vulnerable.


2. Widespread Sterilization Via Migration

Rather than devastate a targeted population quickly, challengers could just as easily target an adversary by taking a more long-term approach and sterilizing a population using migrants. Historically speaking, governments have forcibly or secretly sterilized individuals belonging to specific demographic groups. In the 1970s, Native Americans accused the U.S. government of sterilizing upwards of 25% of young Native American women that went to the Indian Health Service for medical procedures. 75 In Israel, the government has been accused of forcibly sterilizing African immigrants to help

74 Department of the Army, Commander's Guide to Support Operations Among Weaponized Displaced Persons, Refugees, and Evacuees, Center for Army Lessons Learned, 14 no. 10 (August 2014): 3-8. http://usacac.army.mil/sites/default/files/publications/14-10\_HB\_0.pdf.

75 Jane Lawrence, "The Indian Health Service and the Sterilization of Native American Women," American Indian Quarterly 24, no. 3 (2000): 400.

curb high poverty rates.76 In both instances, governments were trying to control domestic sub-populations. In the future, it is entirely possible that a challenger could deceitfully sterilize migrants or displaced persons to affect population growth inside or outside of its borders.

As genetically modified organism (GMO) products become more ubiquitous, opportunities for sterilizing people increase. For example, the former biotechnology company Epicyte once created a strain of corn that contained antibodies known to attack human sperm, thereby rendering people infertile.77 Although production was discontinued, the possibility of state and/or non-state actors using such a product nefariously is not inconceivable, especially since this technique amounts to little more than a long-term variant of ethnic cleansing.

With sufficient planning, a government could utilize a practice like this under the guise of humanitarian assistance. Suppose a natural disaster displaces thousands, or even hundreds of thousands, of people in an adversarial state. The challenger, in this case, could then use the relief efforts as an opportunity to both extend an olive branch and to weaken its adversary by providing humanitarian assistance in the form of genetically modified food that just so happens to contain reproductive antibodies. This might occur via direct food shipments, or by funneling food through a relief agency or NGO. Once recovery efforts end, dislocated civilians would presumably return to their homes and no one would be the wiser.




B. RECOMMENDATIONS

The United States government is not oblivious to the fact that it is vulnerable to weaponized migration. In fact, the National Intelligence Council warned of this threat in 2001 and, specifically, focused on our country's vulnerability vis a vis bilateral

76 Elise Knutsen, "Israel Forcibly Injected African Immigrants with Birth Control, Report Claims," Forbes, January 28, 2017, accessed September 25, 2017, https://www.forbes.com/sites/eliseknutsen/2013/ 01/28/israel-foribly-injected-african-immigrant-women-with-birth-control/#62c5530c67b8.

77 Don Williamson, "Preventing Slow Extinction: Combating the Use of Weaponized Displaced Persons, Refugees, and Evacuees to Inflict Generational Genocide," Commander's Guide to Support Operations Among Weaponized Displace Persons, Refugees, and Evacuees, http://usacac.army.mil/sites/ default/files/publications/14-10_HB_0.pdf#page=27.22.

relations.78 There are however, steps that the U.S. government can take in order to reduce our susceptibility to various forms of weaponized migration and to improve our own ability to use these techniques against potential adversaries.


1. Devalue the Effect of Weaponized Migration

Challengers weaponize migration because in many cases it is more effective than negotiating at the table and less expensive—in both blood and treasure—than choosing to conduct military operations. Challengers hope that others, whether the target or the international community, either ignore the action or, when the weaponized migration is being used coercively, comply with demands. Essentially, if the cost of opposing the weaponized migration is greater than the cost of allowing it to continue, then the weaponization will be effective. For most countries, if the event does not immediately affect them negatively, then opposition is unlikely.

The United States is extremely vulnerable to coercive migration due to immigration being such a polarizing topic. Immigration scholars recommend taking steps to lessen susceptibility. They suggest proactively implementing immigration-related policy measures, conducting diligent research on countries that have the ability to produce refugees and/or economic migrants, and even offering generous financial incentives if it helps keep us on good terms with potential challengers. In addition, preparing for such events with adequate infrastructure and response capabilities will reduce the chaos should sudden refugee flows be triggered. 79



2. Exploit Domestic Fears in Areas Where International Issues Exist

Coercively engineered migration is likely to remain the most commonly utilized form of weaponized migration in the future due to its usefulness for forcing policy concessions in a non-militaristic manner. By preparing various courses of action to target potential adversaries by way of coercively engineered migration, the United States could expand the array of options it has available beyond the typical economic sanctions or

78 "The US National Intelligence Council on Growing Global Migration," Population and Development Review, 27, no. 4 (2001): 817-819.

79 Greenhill, Weapons of Mass Migration, 274.

military action it usually threatens. Identifying a targeted country's immigration fears, for instance, could provide an initial roadmap to unconventional alternatives. In many cases, immigration and/or emigration instigates domestic fear whether on the part of the governing regime, or the populace, or both.

Take North Korea, for example. A mass exodus from the country not only has the ability to threaten the regime due to its losing control over most of its dissidents, but a mass outflow also has the potential to affect China, Russia, and South Korea. In this case, North Korea and the countries on its border have much to worry about. North Korea's neighbors obviously understand the threats, and thus take active measures to prevent mass emigration. However, this does not make such an event impossible. With creative planning, and with buy-in from key allies and organizations, fears in the region, or even the threat of these fears, could be exploited. Thus, North Korea might be able to use threats of migration in the case of war or state collapse, as a deterrent.



3. Improve International Cooperation

While more accessible flows of information have played a major role in rapid globalization, these can also be blamed for instigating fear and polarization in countries worldwide. To calm these fears and reduce paranoia and polarization, as well as to better secure ourselves from those seeking to destroy our way of life, we should enhance our information sharing capabilities, particularly with allies who can help us better identify and fill in migration-related information gaps. We can do this militarily or diplomatically through IGOs, such as NATO or the United Nations. Multilateral training exercises as well as real-world operations also provide venues and represent ideal opportunities for beginning to mitigate this vulnerability.
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