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Preface

The purpose of this paper is to extract lessons learned from the developments in Afghanistan
since the signing of the Bonn Agreement in December 2001. Policy making is always easier in
hindsight. It is important to take stock and re-evaluate the decisions made, but such an
endeavour only becomes useful if one contextualises the dilemmas which were facing the
policymakers at the time. The intention is not to judge individual political, military or economic
decisions. The aim is instead to point to the general lessons that can be learned and which could

provide an input to the planning of future international assistance in post-war contexts.!

The lessons learned analysis will be based on a state-building perspective, which is presented in
the first part of the paper. While recognising the complexity of the Afghan post-war situation, the
intention is to focus on the key challenges. The remainder of the paper has been divided into
three sections focusing on key facets of the state-building process: (i) security; (ii) governance;

and (iii) the economic situation. Key lessons learned are highlighted in each section.

References to the UN Report of the Panel on United Nations Peace Operations from August
2000 (often referred to as the ‘Brahimi report’) will be made throughout the paper.2 This report
provides a concise analysis of post-conflict situations and puts forward recommendations on how
to improve the efficiency of future peacekeeping operations. Furthermore since the chairman of
the panel, Lakhdar Brahimi, was the UN Special Representative of the Secretary General (SRSG)
to Afghanistan from October 2001 to January 2004, it is relevant to compare these

recommendations with the situation in Afghanistan.

The final revision of this Working Paper was made on 13 May 2004.

1'The term post-war society is deliberately used to define the Afghan situation after the fall of the Taliban-regime.
This is to emphasise that the country is still characterised by serious political and military tensions and that low
intensity fighting frequently occurs in various parts of Afghanistan. The more traditional term, post-conflict society,
is used when referring to other countries or when drawing general conclusions.

2 The Report of the Panel on United Nations Peace Operations (A/55/305-S/2000/809).
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. A State-Building Perspective

The key challenge in the Afghan post-war situation has been how to re-establish a sovereign and
effective state structure in a country affected by more than two decades of conflict and war. Since
the fall of the Taliban, Afghanistan has been facing one of the most comprehensive state-building
exercises in recent years. Many of the state institutions were formally in place for the Karzai
government, but the capacity was limited and they were competing with various parallel
command structures. The re-establishment of a state can be analysed along many different
dimensions, but three overall categories have been chosen to structure this paper: (i) the authority
and control over the use of force throughout the entire territory of the state; (if) the
establishment of a legitimate government with executive powers at central and local level, and an
independent judicial system; and (iii) the authority to regulate the economic resources of the

country.’

The chosen state-building perspective is based on two guiding principles. First, there is a need to
create a rule based society as a contrast to the arbitrary rule of the gun that has dominated in
Afghanistan, especially since the beginning of the 1990’s. This includes the establishment of
transparent and non-corrupt state institutions. Second, there is a need to empower ordinary
Afghan citizens and ensure their inclusion in the political processes of the country. In this
context, a legitimate government should be defined as one that represents the views of the people
as they would be expressed in an environment free of coercive pressure. This state-building
framework has to be weighed against two additional objectives in the post-war situation in
Afghanistan — the basic stabilisation of the country and the fight against terrorism — two

objectives that could potentially be achieved through deals with existing irregular militias or the

3 The current state-building process in Afghanistan is based on a strong centralised framework. A number of historic
and current political factors have determined this approach, although other frameworks perhaps ought to be
considered in a longer term perspective. This aspect is one of the elements discussed in a recent study by Mark Sedra
and Peter Middlebrook ‘Afghanistan's Problematic Path to Peace: Lessons in State Building in the Post-September

11 Era’, Foreign Policy In Focus, March 2004, www.fpif.org
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creation of a repressive, authoritarian regime.* It is a core assumption of the paper that a state-
building process based on the rule of law and the empowerment of the ordinary Afghans on a
normative basis would be preferable to these alternatives and that such a process in a long term
perspective would result in a stable security environment and provide the most effective
guarantee against terrorist networks. The pursuit of basic stability and counter-terrorism with the

wrong means could on the contrary risk undermining such a state-building process.

The chosen state-building perspective is not synonymous with the establishment of a democratic
system with an emphasis on elections. However, the creation of formal democratic mechanisms
can be an important means to ensure that the voice of the people will be channelled into the
political process and influence the rules of society. On the other hand, if the right conditions are
not created, elections could be an instrument for the existing elites to maintain power. Thus, the
establishment of formal democratic institutions can be a means to secure the empowerment of
ordinary people, but it is not an end goal in itself. Furthermore, various traditional participatory
mechanisms exist in Afghanistan, both at local and national level, which should be utilised in

order to create a more legitimate political process.

It should be noted that although the three categories used to structure the paper are closely
interlinked, the security related issues are first among equals. As long as the rule of the gun
prevails, a comprehensive state-building process cannot take place. If a local commander
possesses actual military dominance in a given area, this will give him access to various sources of

economic revenue (customs, exploitation of natural resources, opium production, taxation of

4 The term ‘irregular militias’ is controversial in an Afghan context, but is used in this paper to refer to armed groups
not exclusively under the formal command structures of the central government. There is a continuum with the new
units of the Afghan National Army (ANA) and the national police at one end and private owned militias at the other.
Somewhere in between is the so-called Afghan Militia Forces (AMF). The salaries of AMF units are officially paid via
the national recurrent budget, but the units are only to a varying degree under the formal command structure and
most are primarily considered loyal to individual military commanders.

5> Even if people are able to make their own independent choice, it is worth remembering that the many Afghans on
key issues are likely to differ from the mainstream political opinions in Western countries, for example on religion
and the rights of women. The creation of an Islamic State of Afghanistan in the new constitution serves as an
illustration. Furthermore, there can be a potential conflict between the new democratic structures and the traditional
participatory processes — the latter often dominated by men enforcing a relatively conservative value codex — but in

practice a workable synthesis must be reached.
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farmers etc.) which in turn can be used to extend a patronage network and hire more armed men

— potentially a vicious circle which must be broken.

Furthermore, it should be noted that the attempt to create a regulatory framework must be
initiated at the beginning of a peace process. It may seem redundant to focus on creation and
enforcement of economic and administrative rules, when a country is perceived as being on the
brink of renewed civil war. However, it is a key element in a rule based society, but unless the
power of the irregular military forces is reduced at an early stage, such efforts risk being
undermined. While there is a tendency to focus on the many unresolved problems in
Afghanistan, it is worth remembering that especially with regard to the economic reforms much

have actually been achieved during the last two years.

2. The Post-War Context

The official title of the Bonn Agreement is “The Agreement on Provisional Arrangements in

Afghanistan Pending the Re-establishment of Permanent Government Institutions’.¢ The title
reflects the two main objectives of the agreement — to provide the interim framework for the
reconstruction process and to define the end goal as the reestablishment of a permanent state

structure. Thus, the Bonn process is, in essence, a state-building exercise.

Three key factors must be taken into consideration when evaluating the developments in
Afghanistan the last two years: (i) the strong influence the military situation on the ground had on
the proceedings at the Bonn conference; (ii) the decision to aim for an Afghan led process; and

(iii) the influence of the international war on terrorism.

A) PARTIES TO THE BONN AGREEMENT

The composition of the Bonn Conference in December 2001 reflected the military situation on
the ground in Afghanistan.

When the Taliban-regime was defeated in November 2001, very few Taliban soldiers were
formally disarmed. Instead the military structure of the Taliban melted away with the majority of
its members hiding their weapons and adjusting to the new environment. The military forces of

the Northern Alliance, predominantly composed of Panjshiris, swept into Kabul as self-declared

6 UN document S/2001/1154.
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victors.” At that time none of the traditional national security institutions existed, neither the
Afghan National Army (ANA) nor a unified national police force. Two months later, an UN-
mandated International Security Assistance Force (ISAF) was deployed to assist in the
maintenance of security for Kabul and its surrounding areas. In the rest of the country the

irregular militias continued to be the predominant armed forces.

No representatives from the defeated Taliban-regime were included at the Bonn Conference,
while several of the victorious military commanders were appointed as ministers in the interim
administration. Most notably, prominent Panjshiris were put in charge of key ministries —
Muhammad Qassem Fahim as Vice-president and Minister of Defence, Yunus Qanooni as

Minister of Interior and Dr. Abdullah Abdullah as Minister of Foreign Affairs.

The composition of the Bonn Conference, including the relatively strong presence of leaders of
irregular military forces, should be viewed in light of the failed peace in 1992-96. When the
communist government under president Najibullah fell in April 1992 — more than three years
after the withdrawal of the Soviet troops — a power-sharing agreement (The Peshawar Accord)
between the main mujaheddin parties was concluded. The agreement included a rotating
presidency between the various parties, but a number of key players remained outside the
process. Most notable was the alliance concluded between Hizb-i Islami (led by Gulbuddin
Hekmatyar) and Junbesh (led by General Abdul Rashid Dostum) on 1 January 1994, which
resulted in sustained fighting over Kabul with the government of president Rabbani. The
disagreement between the mujaheddin groups led to a continuation of the civil war, which
worsened the anarchical conditions in the country and eventually paved the way for the rise of

the Taliban movement.® The failure of the peace process in the nineties is likely to have

7'The term ‘Panjshiris’ refers to the Tajik groups from the Panjshir valley north of Kabul, which under the leadership
of Ahmad Shah Massoud provided one of the strongest resistances against the Soviet occupation. The Panjshiris
later constituted one of the main factions within the Northern Alliance, which with the assistance of the US military
forces, ousted the Taliban regime in the fall of 2001. Massoud was killed on 9 September 2001 allegedly by Al-Qaida
agents. Vice president Muhammad Qassem Fahim has been considered the military successor to Massoud.

8 The term ‘Mujabeddin’ refers to Afghans who participated in the resistance (by Afghans regarded as a holy war —
Jihad) against the Soviet occupation of Afghanistan. In the early eighties seven main mujaheddin groups developed
with their key bases in the border area of Pakistan. These mujaheddin groups received significant military and

economic support from especially the United States.
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influenced the preparations for the Bonn Conference in December 2001, where much effort was

devoted to the inclusion of the real power-holders on the ground, i.e. the irregular armed militias.

However, it can be discussed to what extent a realistic assessment of the strength of these
irregular militias was made in the first post-Taliban period. The limited time available in advance
of the Bonn Conference made it difficult to conduct a comprehensive analysis, but from the
outset more resources should have been devoted to assess the military strength of the militias, the
personal objectives of the leaders (apart from maintaining power) and to devise a strategy on how
to de-legitimise these leaders over time unless they cooperate with the central government — or
alternatively symbolic positions could have been given to some of the old mujaheddin leaders in
recognition of the jihad against the Soviet occupation. It should be noted that the local power-
holders have not constituted a unified opposition to the central government after the fall of the

Taliban, increasing the opportunity to play various actors out against each other.

B) AN AFGHAN LED PROCESS

Unlike most other reconstruction processes in post-conflict situations, the Afghan Interim
Administration and later the Transitional Administration established by the Bonn Agreement ere
recognised as having full e jure decision-making power. In other post-conflict situations, the UN

has been granted full or partial authority during a transitional phase.

The formal authority vested with the Afghan administration was from the outset converted into
actual decision-making power, largely due to a number of dedicated and qualified national
leaders, who were able to formulate an elaborate vision for a future Afghanistan, and the chosen
approach by the United Nations (see below). It is a core assumption of the paper that such
national ownership is necessary in order to create long term sustainability, however, it is not
without risks to transfer all powers immediately to a fragile incoming government. The capacity
of the Afghan administration varied greatly within the various sectors and on key issues the
political environment was difficult. The Afghan president was from his first day in office under
strong pressure from many groups, including groups backed by irregular armed forces and with
substantial economic resources, who have little incentive to support a reform process

wholeheartedly and who would prefer to maintain the status quo.

Elections can be used as a general illustration. If one outcome of a peace process is to be free and
fair elections, an existing power structure with a strong position of irregular militias would have
to be changed during the transition phase. Otherwise these groups would be able to use the
elections to cement their influence. In any country that would require difficult decisions,

especially on disarmament, where strong international support for a reform oriented government
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would be needed — and where key decisions might even be referred to neutral international entity.
In other words, a nationally led process should not necessarily mean a process left exclusively to

the national stakeholders from the outset.

In the Bonn Agreement it is noted that a number of key processes should be ‘with the assistance
of the United Nations’. In the Brahimi report, it is stated that UN operations since the 1990s ‘do
not deploy into post-conflict situations as much as they deploy to create such conditions. That is, they work to divert
the unfinished conflict, and the personal, political or other agendas that drove it, from the military to the political
arena, and to make that diversion permanent’® The report does not specify how large such UN
operations must be to achieve these goals, but notes that the mission planners must understand
the political and military environment they are entering. Some of the factors listed are the number
of local parties and the divergence of their goals, the strength of spoiler groups, the competition
for scarce resources and the level of war-generated grievances. It seems fair to state that the post-

war environment in Afghanistan on all accounts is very complex.

Later in the report the interrelationship between peace-keeping and peace-building activities is
clearly highlighted: “‘When complex peace operations do go into the field, it is the task of the
operation’s peacekeepers to maintain a secure local environment for peace-building, and the
peacebuilders’ task to support the political, social and economic changes that create a secure
environment that is self-sustaining. [...] History has taught that peacekeepers and peacebuilders
are inseparable partners in complex operations: while the peacebuilders may not be able to
function without the peacekeepers’ support, the peacekeepers have no exit without the

peacebuilders” work’.10

The UN Assistance Mission to Afghanistan (UNAMA) was from the outset given a strong peace-
building mandate by the UN Security Council corresponding to the finding of the Brahimi

? The Report of the Panel on United Nations Peace Operations, paragraph 20.

10'The Report of the Panel on United Nations Peace Operations, paragraph 28. In paragraph 13 it is stated that peace-
building includes but is not limited to reintegrating former combatants into civilian society; strengthening the rule of law (for example,
through training and restructuring of local police, and judicial and penal reform); improving respect for human rights through the
monitoring, education and investigation of past and existing abuses; providing technical assistance to democratic development (including

electoral assistance and support for free media); and promoting conflict resolution and reconciliation techniques’.
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report.!! The mandate refers to the need to adopt ‘a light footprint’ as the guiding principle for
the UN activities in Afghanistan, an approach strongly advocated by Mr. Brahimi as SRSG. This
is in general a sound principle for an international involvement which provides an emphasis on
national capacity and calls for close scrutiny of UN agencies operating in a given counttry.
However, it can be a precarious principle to apply mechanically to all spheres of an operation.
The scale and type of UN assistance must be determined based on an assessment of the Afghan

capacity and the political context in each sphere.

As noted above, even a sovereign government might prefer to refer difficult political decisions to
a neutral international institution when faced with an unstable security environment and strong
pressure from numerous illegitimate political and military stakeholders. These could include
decisions regarding the appointments of key military personnel, judges at the Supreme Court,
electoral disputes or disarmament. A weak, incoming government also need for impartial
information about the military and political situation on the ground. With its neutral status and
the unanimous respect for Mr. Brahimi, UNAMA was from the outset in a unique position to
assist the Afghan government. Results have been achieved, but the limited size of the political
pillar of UNAMA has hampered its ability to make use of the entire potential. It can also be
discussed if UNAMA at times has been too reluctant to influence the political processes. This
partly depends on subjective assessments — and it is impossible to make counterfactual analyses —
but throughout this paper it will be argued that UNAMA ought to have done more in a number
of key areas such as protection of human rights, judicial reforms, preparation for the national
elections, disarmament and dissemination of neutral information about the political realities in
the field.

C) WAR ON TERROR - DIFFERENT END GOALS?

The main reason for the international intervention in Afghanistan in the fall of 2001 was to
destroy the terrorist networks operating within the country. This was the overarching goal for the
US led military intervention and it has remained the overarching goal for the coalition efforts

during the last two years. With the absence of national security institutions the US military

11 UN Security Council resolution no. 1401 (2002). The resolution refers to the mandate described in the report of
the UN Secretary-General on the situation in Afghanistan and its implications for international peace and security of
18 March 2002 (A/56/875-S/2002/278). UN Secutity Council resolution no. 1536 (2004) extends the UNAMA
mandate until 26 March 2005.
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command assessed that the war on terrorism in Afghanistan had to be fought in close
cooperation with the irregular militias, which maintained a strong presence on the ground and

were familiar with the local conditions.

However, the combination of US support as part of the anti-terror campaign, continued income
from customs revenues, opium production and illicit trade as well as the lack of counter measures
taken by the central government or international actors, is generally perceived to have made the
militias more confident and better equipped than in November 2001. Thus, the anti-terrorist
activities have to some extent been somewhat inconsistent with the long term objectives of the

state-building process.

This inconsistence is closely linked to one of the key questions: What is the most effective anti-
terrorism strategy in a post-war situation such as Afghanistan? The increased resurgence of the
Taliban and other terrorist networks in the southern and eastern part of Afghanistan makes it
necessary to examine whether the current anti-terrorism strategy needs to be revised. The
continued military campaigns against perceived terrorist groups — partly in cooperation with
irregular forces — might be considered part of the solution, but a closer scrutiny of the potential
negative effects is needed. The notion of this paper is that a broader multi-dimensional strategy
should be adopted to counter the extremist groups, and this will be examined in more detail

under lesson 8.

e Lesson I: All stakeholders must agree on common overall
objectives - in Afghanistan it should be to support an Afghan led
state building process
The developments in Afghanistan during the last two years have been characterised by the
pursuit of three overall objectives — the reestablishment of an effective Afghan state structure
based on rule of law and public participation; general stabilisation; and the fight against
terrorist networks active in Afghanistan. These three objectives ought not to be
contradictory. A successful state-building process can in a long-term perspective be expected
to lead to stability and provide remedy against the terrorist activities. However, the search for
short term stability and the campaign against terrorist networks have in some ways worked
against this state building process, especially due to the strong reliance on irregular military
forces. While it might have been reasonable to include the major military power holders at
the Bonn Conference, more should have been done to reduce their influence over time. In
order to secure long-term sustainability the state building process must take precedence, and
the short and medium term stabilisation and anti-terrorism strategies should not be in

contradiction with this overall objective.
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e Lesson 2: The ‘light footprint’ of the UN has much merit, but
should not be applied automatically in all spheres of operation
The ability to take the right decisions is likely to increase with the amount of information
available. In a post-war situation like Afghanistan a government cannot be expected to
possess adequate information and an important role of the UN would be to provide
comprehensive and neutral analyses about the military and political situation in the country.
In addition, a weak incoming national administration might need to refer difficult political
decisions to a neutral international institution, such as the UN. The application of the ‘light
footprint’ must be adapted to the specific circumstances and allow the UN to fulfil its peace-

building potential.

3. Security

The security related issues of the Afghan post-war situation should for several reasons be given
the highest priority: (i) when consulted, a clear majority of ordinary Afghans ranks a stable
security environment as their primary concern. After more than 20 years of conflict where the
traditional decision-making structures were replaced by the arbitrary rule of the gun, most
Afghans express a strong desire for a secure, rule-based society;!? (ii) the direct targeting of aid
workers leads to delays or suspensions of development activities, irrespective of whether the
attacks arise from general lawlessness or from re-emerging extremist groups; and (iii) the
presence of irregular military forces have influenced the political calculations made by key Afghan
decision makers and international actors. In short, it will not be possible to secure comprehensive

political and economic reforms, unless the security problems are adequately addressed.

As noted above, the inclusion of the de-facto power holders in the new government structure
immediately after the fall of the Taliban was deemed a political necessity. The key question is
rather how to counter and reduce the influence of these irregular forces after the signing of the
peace agreement? This includes consideration regarding the scale of international peacekeeping

and alternative peacekeeping methods (lesson 4 and 5); the need to invest in national security

12'The report ‘Speaking Out: Afghan Opinions on Rights and Responsibilities” prepared by The Human Rights
Research and Advocacy Consortium (a group of 12 Afghan and international NGOs) provides a detailed account of
the opinions of ordinary Afghans. The report, which was published in November 2003, is based on interviews of

1479 persons from eight locations across the counttry.
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institutions, such as the national army and police (lesson 6); and the need for early preparation of
a national disarmament, demobilisation and reintegration process (lesson 7). It is furthermore
linked to the development of an alternative strategy to counter terrorism (lesson 8) and the

attitude of neighbouring countries (lesson 9).

e Lesson 3: A stable security environment is a prerequisite for the
creation of democratic processes, improvement of the human
rights situation and economic development
Since spring 2003 the security situation in especially the southern and eastern parts of
Afghanistan has deteriorated considerably (the Northern provinces have continuously been
characterised by a significant degree of lawlessness and inter-factional fighting). This is largely
due to the re-emergence of Taliban groups in the Pashtun dominated areas. The strongest
presence of these groups can be found in the regions bordering Pakistan, but to an increasing
extent also in provinces close to Kabul, including Logar, Ghazni and Laghman. Some of the
most serious incidents have been the killing of an ICRC delegate in Uruzgan province in
March 2003, the killing of four local staff from the Danish NGO DACAAR in Ghazni
province in September 2003 and the killing of an international UNHCR staff member also in
Ghazni in November 2003. These attacks, along with several other incidents, have led to
significant reduction of development activities in the southern and eastern parts of the
country. Both the UN and NGOs have scaled down the number of international staff in the

affected areas and also local employees are under severe security restrictions.

Given that most of the affected areas are among the poorest regions in Afghanistan, still
seriously affected by the extended drought period, the reduction of development activities in
these areas enhances a vicious circle and threatens to divide the country in two — a poor and

unstable South and more prosperous North.

The unstable security environment — both the Taliban re-emergence and the continued
influence of irregular militias — also affects the political developments in Afghanistan. The
current human rights situation can serve as an illustration. Serious violations of human rights
still occur on a daily basis in Afghanistan, many of them committed by military commanders
and their militias. However, with no neutral national army or police force to counter the
influence of the militias and with a weak judicial system, it becomes virtually impossible to
address these violations. The victims and witnesses do not dare to step forward given the fact
that almost no protection can be guaranteed, especially outside the main cities. These security
concerns apply both to the current human rights violations as well as to the transitional

justice process aimed at past violations.
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The political milestones of the Bonn Agreement, the Emergency Loya Jirga (June 2002), the
Constitutional Loya Jirga (December 2003) and the preparations for the national elections,
have also been affected by the security environment. Regarding elections it has proven
difficult to get access to large parts of the country, which will affect both the registration of
electorates and the election itself. The new democratic movements furthermore encounter a
large degree of harassment, ranging from bureaucratic procedures to direct threats, making it
difficult for them to campaign, especially outside the main cities. The dominant groups are
the better organised mujaheddin movements, of which some constitute a dangerous blend
between political objectives and military resources. Furthermore, the influence of the militias

is likely to affect the voting patterns, even with a secret ballot system.

Further, it should be noted that a continuously unstable security environment has major
financial implications. Most notably is the cost of maintaining the coalition forces and the
ISAF contingent in Afghanistan. It is roughly estimated that the total annual cost of the US
coalition activities is approximately USD 11-15 billion, which should be compared to the
multi-annual Tokyo pledges totalling USD 4.5 billion. It should furthermore be factored in
that the cost of the development process is affected by the level of insecurity. From the
outset development agencies have had to spend considerable amounts on security guards,
close protection teams, insurance and sophisticated communications equipment. The

deterioration of the security situation has resulted in a significant increase in these costs.

Lesson 4: The international peace keeping presence must be
comprehensive enough to secure independence from irregular
militias

The current number of international soldiers in Afghanistan is roughly estimated to be
slightly above 20,000. However, only the approximately 6,500 soldiers currently belonging to

ISAF should be seen as a peace keeping force, but its area of operation has so far mainly been
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limited to Kabul and its surrounding areas.’> The remaining approximately 15,000 soldiers
from the international coalition have focused on counter-terrorism activities aimed at Taliban
and Al-Qaida groups — an objective for which it is very difficult to specify definite success

criteria.!4

The number of international soldiers in Afghanistan is relatively small compared to other
post-conflict situations and in peace keeping terms basically non-existent in the provinces.
The number of peace keeping soldiers in selected post-conflict situations has been: Cambodia
(UNTAC): 16,000 soldiers and 3,500 civilian police officers; Bosnia (IFOR): 60,000 soldiers;
Kosovo (KFOR): 44,000 soldiers; East Timor (UNMISET): 5,000 soldiers and 1,250 civilian
police officers. As stated, the corresponding number in ISAF is approximately 6,500. It
should be noted that Afghanistan in geographic size is slightly larger than France (and one
and a half time larger than Iraq), and that the existing infrastructure makes transportation

within the country very difficult.

The strong position of the irregular militias outside Kabul has influenced the political
decisions both at the central level and in the provinces. In numerous situations, the Afghan
government has decided not to remove military or administrative officials, with stronger links
to military commanders than to the central authorities, due to the perceived risk of an armed
confrontation. This is not to say that one should not aim for a political process incorporating
a wide range of actors, but the international peace keeping presence should be of such a
magnitude, which would make it possible to repudiate pressure from the militant groups and
limit their independent sources of income. The decision to aim for an inclusive political

process should be one of choice, not of dictate.

13 The original mandate of ISAF originates from Security Council resolution no. 1386 of 20 December 2001. ISAF

formally has a peace enforcing mandate under Chapter VII of the UN charter, but it has so far focused on the peace

keeping activities. A geographical expansion of the mandate was approved by the Security Council in resolution no.

1510 of 13 October 2003, which allows ISAF to be deployed in other parts of the country. However, the

implementation of the mandate depends on the decisions taken within NATO, which holds the command of ISAF.
In January 2004 NATO took over the command of the German PRT in Kunduz.

14 Tt is difficult to give a precise estimate of the size of the coalition forces. During spring 2004 the coalition forces

are believed to have been increased from approx. 10,000 to approx. 15,000 soldiers.

14
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It must be emphasised that it is not possible to preserve the status quo. It is noted in the
Brahimi report that ‘would-be spoilers — groups (including signatories) who renege on their commitments or
otherwise seek to undermine a peace accord by violence — have the greatest incentive to defect from peace accords
when they have an independent source of income that pays soldiers, buys guns, enriches faction leaders and may
even have been the motive for war. Recent history indicates that, where such income streams from the export of
illicit narcotics, gemstones or other high-value commodities cannot be pinched off; peace is unsustainable .\s
This is an observation that applies to the Afghan context, where especially the drug economy
is of concern. It is roughly estimated that three quarters of the world’s opium supply is
coming from Afghanistan and that the opium exports generate more than USD 2.5 billion. It
should be noted that the opium production still comes from a relatively limited part of the
Afghan farm land, but significant areas of land in all parts of country are currently being
diverted to opium poppy production, as this is deemed profitable.!¢ The overall strategy must
be to enhance the disincentives for these potential spoilers to continue the illegitimate path,
especially through increased enforcement capacity, while providing them with incentives to

engage fully in the state building process.

The deployment of ISAF has been a relative success in terms of creating a secure
environment in Kabul. It is always difficult to make counterfactual analysis of what would
have happened had ISAF not been established, but for the last two years the situation in the
capital has been more stable than most experts would have expected. The well-armed ISAF
soldiers have been seen as a credible force by the Afghans. Through its visible patrols in the

city, ISAF has sent an important signal of stability to the population in Kabul.

However, even with the presence of ISAF in Kabul the fulfilment of the security related goals
included in the Bonn Agreement has been slow. Annex I of the agreement states that all

military units should be withdrawn from Kabul, but there are indications that the number of

15 The Report of the Panel on United Nations Peace Operations, paragraph 21-22.

16 United Nations International Drug Control Program (UNDCP) publishes regular reports on the drug situation in
Afghanistan. A succinct ovetview can also be found in annex II of the IMF countty report no. 03/299 (September
2003). For the often heavily indebted Afghan farmer the cash-earnings from poppies provide a strong incentive. The
poppy crop is furthermore relatively weather resistant, allows for a second planting season, is easy to store, transport
and sell, and is currently the only crop for which the farmers in Afghanistan can easily obtain credits, although at
high rates. However, most of the income from opium goes to traders and traffickers. A strategy focusing only on the

eradication of poppy fields risks driving the price of opium up and increase the incentives for poppy cultivation.
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irregular armed forces in the city increased during the first two years after Bonn. Furthermore
the disarmament of the heavy military equipment in Kabul was not initiated before January
2004. It should also be noted that the ratio between support personnel and patrolling soldiers
in ISAF is approximately four to one. In a situation where it has proved difficult to mobilise
additional troop contribution for peace-keeping in Afghanistan, calculations based on this

ratio would make it all but impossible to expand ISAF to the major cities around the country.



DIIS WORKING PAPER 2004/5

Lesson 5: The concept of Provincial Reconstruction Teams (PRTs)
is innovative, but should not be seen as a silver bullet in the
current Afghan context

In November 2002, the coalition forces, in particular the Americans, launched the concept of
PRTs. The plan was to deploy small groups of coalition soldiers (between 70-100 soldiers) in
the major provincial cities to assist with security stabilisation and provide reconstruction
assistance. The initial proposal was not clearly defined, and evoked strong objections from a
wide range of humanitarian and development actors, because of the focus on reconstruction

activities.!”

One of the major accomplishments of both the American and British PRTs has been the
deployment of soldiers to the provinces without the extensive direct force protection and
support personnel attached to the ISAF contingent in Kabul. Instead the main force
protection comes from the ability to call in air support from the coalition if needed — an
element with a significant deterrent effect. In a political context, where a large scale increase
of ISAF soldiers seems unlikely, the establishment of PRT units throughout the country has
by many been seen as an alternative way to address the security concerns. The PRT concept
must still be considered work in progress, but it has been used by the NATO planners as the
template for the expansion of ISAF beyond Kabul in accordance with Security Council

resolution no. 1510.18

17 During the first half of 2003, American led PRTs were established in Gardez, Bamyan and Kunduz. A British led

PRT was established in Mazar-i Sharif in northern Afghanistan during summer 2003. New Zealand has later taken

over the PRT in Bamyan, and Germany has taken over the PRT in Kunduz under ISAF command. The American

coalition forces plan to expand the number of coalition PRTSs to 15 by June 2004. NATO has publicly stated that
five PRT units should be under ISAF command before the NATO summit in Istanbul on 28-29 June 2004, but at

the time of writing (mid May) only the German PRT in Kunduz is under ISAF.

18 Tt should be noted that the security environment in eatly 2004 is quite different from the environment in early

2002. The PRTs deployed especially in the southern and eastern part of Afghanistan face a more difficult and hostile

environment in particular due the increased terrorist activities. Had a lighter peace-keeping approach, such as the
PRTs, been adopted in eatly 2002, the deployment of even a relatively small number of foreign troops in the

provinces could potentially have had a significant stabilizing effect. In future post-war situations it seems worth

considering if quick deployment of small peace-keeping units might preempt larger and more difficult peace-keeping

initiatives later in the process.
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The American led PRTSs have so far maintained a strong focus on the so-called ‘hearts and
minds’ activities, including building of schools and clinics (although the best ‘hearts and
minds’ operations would seem to be enhanced security in an area, the key priority for most
Afghans). The mandate of the British led PRT in Mazar seems more closely linked to the
comparative advantages of such military units and has a stronger emphasis on security
aspects. The military teams of the British PRT are not involved in reconstruction activities,
but help to create an enabling security environment that allows DFID and USAID

representatives to operate in the north.

The experience of the British PRT has shown that even a small military contingent of 70-100
persons can help improve the security situation.’” The PRTs can provide the extra eyes in the
provinces and districts, which the light footprint to some extent has deprived UNAMA, and
can assist the disarmament process, the roll-out of police training and in ANA deployment in
the provinces. When negotiating with local commanders it has proved an advantage for
UNAMA to be supported by military personnel, who can also carry out follow-up patrols.
The PRT in Mazar has furthermore been able to assist in defusing a number of potential
inter-factional disputes, which could have erupted into armed fighting. The success can partly
be contributed to the constant deployed in the field with a high degree of visibility, including
visibility out in the provinces through permanent presence in the respective provincial
capitals, and an emphasis on continuous interact with the local population. The friendly
relations established through this interaction are an important part of the force protection.
Another important element of the force protection is the ability to call in air support from

the coalition if needed — an element with a significant deterrent effect.

It should, however, be kept in mind that the British PRT is located in an area where the
threat to internationals is considered relatively low. The factional leaders of the North are
primarily engaged in their own internal disputes and know that direct attacks on
internationals will lead to serious retaliations from the coalition forces. In other parts of
Afghanistan, where the main threat comes from extremist groups, the role of these small
military units becomes more difficult to define. To this should be added the difficulties of

operating in an environment where the coalition forces are conducting anti-terror activities.

19 Denmark has since November 2003 had six soldiers attached to the British PRT in Mazar. The Danish soldiers are

responsible for the PRT sub-office in Samangan province.

18
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The PRT-concept has been criticised for blurring the lines between military and humanitarian
actors, potentially increasing the security risk for the latter, and for duplicating the efforts of
civilian organisations already providing schools, health clinics and water supplies. The
criticism, especially voiced by the NGO-community, should be taken seriously. There is a
need for a continuous dialogue between the various actors to improve the concept, which is

likely to be used in future post-war situations.2

It should be noted that the military and the humanitarian organisations approach the issue of
blurring lines from different perspectives. Most humanitarian actors claim that the
construction of schools and clinics by the PRTs, their use of white cars and civilian clothes
etc. threaten the humanitarian space and risk endangering the lives of assistance workers. In
other words, there is still a distinction that needs to be maintained. The blurring of lines
would furthermore make it difficult for the humanitarian organisations to continue to provide
relief assistance should the security situation in Afghanistan deteriorate to a point where other

organisations withdrew.

The coalition forces, on the other hand, work on the assumption that the extremist groups
operating in Afghanistan regard all internationals as one entity, irrespective of whether they
belong to the military or the humanitarian organisations. This lack of distinction is not related
to the blurring of lines, but rather to the overall goal of the extremist groups to reduce or
block the foreign assistance to Afghanistan — and attacks on international relief workers are

seen as an element in this strategy.

The PRT concept should not be regarded as the silver bullet, which solves all security related
problems in a post-war situation such as Afghanistan. There has been a tendency in Kabul
during the last year to allocate a wide range of tasks to these small military units, largely due

to the fact that they have been the only international peacekeeping presence at provincial

20 The Agency Coordinating Body for Afghan Relief (ACBAR) — the main NGO coordination forum in Afghanistan
— has issued a number of policy briefs dealing with the PRT issue (the latest on 24 July 2003). These briefs contain
general recommendations on the overall PRT concept, emphasizing the need for a security focus, and specific
suggestions on how to avoid blurring lines. However, it should be noted that some NGOs working in Afghanistan
have refused even to engage in a dialogue on the PRT issue, a position which seems irresponsible if these

organizations feel that the blurring of lines endanger their staff.
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level. It is necessary to maintain a realistic assessment of the PRT potential. It is also
necessary to consider whether the PRT units should become involved in activities, which
would threaten the good relations with some of the local leaders. This could include activities
targeting the opium producers or supporting the custom collection of the central
government, which would be crucial for the Afghan state-building process, but a possible
involvement of the PRT units is likely to create a more hostile environment in the areas of

deployment.

Lesson 6: Large-scale investments in national security institutions
are necessary

While a credible international peacekeeping force is needed immediately after a peace
settlement in order to provide security, extensive investments in building national security
institutions, i.e. the national army and police are needed to secure long-term stability. In
Afghanistan, these processes had to start from scratch after the fall of the Taliban-regime,
and given the strong ethnic affiliations of the existing irregular militias and police forces (in
reality often the same entities), the building of true national institutions has been a difficult
challenge. The recruitment mechanisms for the new army and police must be given high

priority and the training of the new recruits must aim at creating a real national identity.

The US, the UK and Germany have provided significant contributions in this field during the
last two years. Some of the initial experiences with deployment of national army or police
forces around the country have been positive. In many places the reception by the local
population has been enthusiastic with the newly trained units being seen a symbol of national
unity. The rapid deployment of police officers to curb recent clashes between factions in
northern cities such as Maimana in Faryab province and Mazar-i Sharif in Balkh province has

been an important factor in creating a more stable security environment.

A large part of the new army graduates has been used in the fighting against terrorist
networks in collaboration with the international coalition forces. While the Afghan soldiers
might provide a valuable support in this endeavour, these operations are mainly taking place
in remote mountainous areas far away from the public eye. Given the new army’s potential as
a national symbol, it is likely to have a positive effect on the Afghan public opinion, if the
army to a larger extent were used by the central government to remove unpopular local

military commanders.

It should be noted that one of the main concerns related to the creation of the new national

army has been the dropout rate. Some of the main reasons cited have been the lack of ethnic

20
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balance (especially among the officers), the limited salary payments and the deployment

directly into the difficult operations against the terrorist networks.

e Lesson 7: The preparations for a national disarmament process
should be initiated immediately after the beginning of the peace
process
In addition to the deployment of an international military presence and the recreation of
national security institutions, the initiation of a national disarmament, demobilisation and
reintegration process (DDR-process) constitutes the third pillar in a comprehensive security
approach in a post-conflict situation. It is noted in the Brahimi report that %he disarmament,
demobilisation and reintegration of former combatants — key to immediate post-conflict stability and reduced
likelihood of conflict recurrence — is an area in which peacebuilding makes a direct contribution to public
security and law and order. But the basic objective of disarmament, demobilisation and reintegration is not met

unless all three elements of the programme are implemented’”’

The DDR-process in Afghanistan has been closely linked to a number of required political
and administrative reforms, especially the reform of the Ministry of Defence, which has been
dominated by one ethnic faction. However, even if the political prerequisites are slow to
materialise, the preparations for the DDR-process should be started immediately, including
estimation of the number of combatants to be disarmed and the identification of future
alternative employment opportunities. It is illustrative that the most reliable assessments of
the military strength of Northern Alliance groups, even provided by the top commanders
themselves, estimated the number of core combatants to have been below 10,000 at the time
of the fall of the Taliban regime. During the Interim Administration it was, however, decided
to create the Afghan Militia Force (AMF) consisting of 100,000 armed men allegedly taken
from existing militias. The salary payments for this force, which is separate from the new
ANA, are paid via the national recurrent budget. Most experts consider this inflation of
numbers fictional and the figure of 100,000 determined by political considerations, but the
decision in effect facilitated a strengthening of the militias. At the international donor
conference on Afghanistan in Berlin on 1 April, the Afghan government promised to reduce
AMEF by 40% by end June 2004. This reduction is one of the key prerequisites for holding

free and fair elections by September 2004, but the progress has so far been slow.

21 'The Report of the Panel on United Nations Peace Operations, paragraph 42.

21



DIIS WORKING PAPER 2004/5

A number of surveys made prior to the DDR-process have indicated that a significant part of
the combatants would like to be disarmed and transferred to a civilian profession. However,
with the power of the irregular militias largely intact and given the few alternative
employment opportunities, the many of the combatants have decided to stay with the

militias. ss

Lesson 8: A multi-dimensional strategy is needed to counter the
re-emergence of extremist groups, such as the Taliban

The re-emergence of extremist groups specifically targeting pro-government actors, foreign
soldiers as well as local and international aid workers, is a complex phenomenon. During
2003, these groups began to move around in the main Pashtun areas in the southern and
eastern parts of Afghanistan with increasing freedom and visibility. The most disturbing fact
in connection with the re-emergence is that a significant part of the local population — if not

actively supporting the groups — at least accepts their presence.

This re-emergence must be seen as a symptom of a more wide-spread dissatisfaction within
the Pashtun population and not only as a small esoteric minority of religious fanatics. There is
difficult to make a clear distinction between the new armed groups and the most conservative
elements of Pashtun population living on either side of the Afghan-Pakistani border. The
strong sense of alienation and marginalisation felt by many Pashtuns vis-a-vis the political
process after the fall of the Taliban regime creates a fertile environment for the extremist

groups to operate.

The report presented in May 2003 by the Extreme Fundamentalism and Terrorism Group
(EFTG) in Brussels emphasises the need for a comprehensive approach in the fight against
terrorism, where ‘hard’ security measures must be combined with measures aimed at reducing
the attraction of terrorist organisations. It is difficult to assess the effectiveness of the
campaigns carried out by the international coalition against perceived terrorist networks in
Afghanistan — very little information is available outside the military command structure — but
these campaigns seem to be perceived rather negatively by large parts of the Pashtun
population. Many locals thus apparently consider these campaigns to be conducted in a
confrontational manner, including many who initially welcomed the coalition’s removal of the

Taliban regime.
For most of the modern history of Afghanistan the Pashtun population has dominated the
political system. All Afghan monarchs have been Pashtun. Following the entry of the

Northern Alliance into Kabul, most Pashtuns have perceived the political process as being
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dominated by non-Pashtun groups, especially the Panjshiris. This might be regarded as a
misperception, given that the President and several key ministers are Pashtuns, but it is

nevertheless a perception, which continues to be wide-spread.?

The dissatisfaction of the Pashtun population has furthermore been fuelled by limited visible
results of the reconstruction efforts, the hardship following several years of severe drought
(which has not yet been fully broken in the South) and dissatisfaction with the coalition’s
anti-terror campaigns. Add to this the strong influence of religious leaders on the often
uneducated and conservative population and the close connections with the Pashtun groups

holding the political power in the North-West Frontier Province and Baluchistan in Pakistan.

In other words, an effective strategy towards these extremist religious groups has to address
the root causes, and not only the symptoms in the form of re-emerged Taliban soldiers. Such

a multifaceted strategy could include:

Strengthened outreach of the central government: The government must convince the Afghan
population that it is their government. So far the ministers have only to a limited extent been
willing to travel around the country to explain the reform agenda and the objectives of the
government, partly due to a heavy workload in Kabul for the reform minded ministers. To
many Afghans, President Karzai has become a symbol of weakness staying in Kabul under
close protection of foreign bodyguards. If free and fair elections can be organised this could

help strengthen the ties between politicians and population.

Decisive action by the government: Many Afghans express disappointment with the government for
having done little to remove corrupt and incompetent national or provincial leaders, often

associated with irregular armed militias. Removal of even a limited number of key profiles

22 During the Constitutional Grand Assembly (Loya Jirga), which approved the new Afghan constitution on January

4, 2004, the Pashtun delegates were able to establish an unexpectedly strong unity, which effectively constituted a

majority at the Loya Jirga. Some of the most contentious issues during the negotiations split the delegates along

ethnic lines, and even though the final text was agreed with consensus, many of the minority delegates expressed

concerns about a re-emerging Pashtun domination of the political sphere. It is difficult to assess the validity of these

concerns, but it highlights the need to make reconciliation one of the key national priorities.
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with a bad reputation is by many advisers considered likely to have a significant positive

effect on public opinion.

Provincial governance programmes: In conjunction with the replacement of corrupt and
incompetent governors, a nation-wide governance programme must be implemented. The
government has developed a large scale Afghan Stabilisation Programme (ASP) which among
other elements includes rehabilitation of administrative structures, training of public servants,
and deployment of ANA and police units. The programme has already received significant
donor funding from US, UK and Canada, but the implementation of the programme is only

slowly beginning.

Increased cooperation with tribes and moderate religions leaders: The government must strengthen its
ties with the traditional institutions of society, especially the tribal leaders and moderate
religious leaders, who continue to have large influence on public opinion among ordinary
Afghans. This could in a reconciliatory spirit include a dialogue with former Taliban officials,

excluding the former top officials, as occasionally suggested by president Karzai.

Secure development activities in the South: Targeted implementation of development activities in the
southern and eastern parts of the country. Currently a vicious circle is developing where the
increased insecurity in these areas makes it more difficult to carry out development activities.
The deployment of international peacekeepers in the provinces will need to be part of the

remedy.

Reassessment of the coalition anti-terror strategy: The coalition strategy must keep the use of force,

including house searches and arbitrary arrests, to a minimum.

Lesson 9: The relations with neighbouring countries must be
transformed from negative interference to positive cooperation
Much of the conflict in Afghanistan has been caused or enhanced by outside interference
(unfortunately a factor which leads many Afghans to blame foreign interference for all
problems). The negative influence from actors — possibly both inside and outside
governmental structures — in neighbouring countries seems to continue. The principal

problem remains the refuge and support given to extremist groups opposing the Karzai-
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government in the border region of Pakistan, including the re-emerged Taliban groups, an

issue over which Afghanistan has m