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Foreword

I am delighted to introduce Warriors and Nation Builders: Development and 
the Military in Afghanistan. Th is book represents an important addition to 
CDA Press.  Writt en by Andy Tamas, an experienced and well-respected 
development worker, it provides insights into the “Development” pillar of 
the vaunted “3D” (Diplomacy, Development and Defence) approach.  

Ongoing operations in Afghanistan have done much to advance a greater 
understanding and practice with regard to the integrated “Whole of Gov-
ernment” approach to dealing with confl ict in the contemporary secur-
ity environment. However, this inclusive methodology unquestionably 
creates challenges for leaders. Only recently have we begun to accept the 
reality that success depends on an eff ective, co-operative military-civilian 
integrated approach to most operations in the contemporary environment. 
Very few of the confl icts we face are a function of an exclusive military 
problem. Rather, most are the result of political, economic and social dys-
function that is exacerbated by and prolonged as a result of insecurity. As a 
result, military presence and/or force is but one tool to remedy the prob-
lem. Moreover, it is normally ineff ective without the corollary political and 
economic levers to fi x the larger underlying problems. In short, both mil-
itary and civilian decision-makers have come to realize that without secur-
ity, there can be no reconstruction and development. However, similarly, 
it is now understood that without reconstruction and development, there 
can be no long-lasting security.

Th is volume is but one small contribution to the body of developing know-
ledge that promotes greater understanding in the realm of 3D, particularly 
as it relates to the Canadian Forces. Writt en from a civilian point of view 
by an experienced development worker who understands both the civilian 
and military perspectives of development within the context of Afghan-
istan, Warriors and Nation Builders provides excellent insight and know-
ledge, and is a must read for all professional offi  cers. In short, it describes 
the complex business of nation building so warriors can bett er collaborate 
with their development partners in the eff ort to “win” in Afghanistan, as 
well as similar campaigns in other regions to help fragile states become 
sustainable peaceful societies. 
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In closing, I wish to reiterate the importance of this book for those in the 
profession of arms, as well as in other government departments. At the 
Canadian Defence Academy Press, we hope that it will both enlighten and 
educate those who serve in, and who interact with, the profession of arms 
in Canada. 

Colonel Bernd Horn 
Chairman
CDA Press 
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Preface

“You development workers are nothing but a bunch of Birkenstock-
wearing, granola-munching tree huggers.”

– Colonel Mike Capstick, 
Commander, SAT-A, Kabul, September 2005

Th e title of this book refl ects a reality of contemporary peace and secur-
ity operations in which both military and development inputs are needed 
to help build sustainable societies. As stated in the Foreword of the US 
Army’s 2006 Counterinsurgency manual:

Soldiers and Marines are expected to be nation builders as well as 
warriors. Th ey must be prepared to help re-establish institutions 
and local security forces and assist in rebuilding infrastructure and 
basic services. Th ey must be able to facilitate establishing local 
governance and the rule of law. Th e list of such tasks is long; per-
forming them involves extensive coordination and cooperation 
with many intergovernmental, host-nation, and international 
agencies. 

Scholars have writt en that “the challenge of rebuilding aft er war is essen-
tially a development challenge in the special circumstances of a war-torn 
society… (an) understanding of best practice in development … must 
underpin responses to the plight of war-torn countries. War is not a single 
catastrophic event but a devastating way of life closely associated with 
chronic poverty and social injustice. Peace is not a quick fi x but a develop-
ment process that begins, and can be nurtured, long before ceasefi res 
are brokered, and which needs to be sustained through years of postwar 
recovery.”1

I was invited by the Canadian Forces Leadership Institute to write this 
monograph aft er participating in a conference and a seminar in Kingston 
in which I shared a number of insights and impressions gained in 2005/06 
while living and working for a year in Kabul with Colonel (Col) Mike Cap-
stick, 15 other soldiers and other Department of National Defence (DND) 
personnel as a member of the Strategic Advisory Team in Afghanistan 
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(SAT-A). I was hired by the Canadian International Development Agency 
(CIDA) as a capacity development worker and was embedded in this team 
of strategic planners, analysts and public aff airs specialists in one of the fi rst 
missions operating under Canada’s policy of “3D” (Diplomacy, Develop-
ment and Defence) or what later came to be known as a “Whole of Gov-
ernment”, or an “Integrated Approach” to Canada’s international activities. 
Th is book focuses on two of these three “Ds”: Development and Defence.

Th e monograph begins with a brief description of recent changes in the 
military’s requirements, the origins of 3D, how the SAT came to fi nd it-
self in Kabul, and what we did while we were there. Th e main focus of the 
rest of the book is on my perceptions of the development side of military-
development collaboration in an important part of a counter-insurgency 
and peace-building operation: the strengthening of communities and the 
institutions of state in the complex environment of a “security” campaign 
so the host government can address its own needs, and countries like Af-
ghanistan can be helped to become stable, prosperous societies and full 
participants in the community of nations. 

Confl icts such as the current counter-insurgency campaign in Afghanistan 
are not just military activities, and sustainable peace is not achieved with 
weapons alone. While security is a prerequisite for nation building, de-
velopment work is an essential element in this campaign. Although there 
are many similarities in how development and military personnel go about 
their business, there are important diff erences that need to be bett er under-
stood and incorporated into all levels of a campaign if the mission is to 
succeed. Th is book addresses these issues.

I was a participant-observer in a small part of Canada’s Afghanistan cam-
paign, and had ample opportunity during my time with them to learn how 
my military colleagues thought and operated.  It has been an ongoing ad-
venture: since completing my stint with SAT-A in August 2006, I have been 
a faculty member at the Pearson Peacekeeping Centre’s United Nations 
Integrated Mission Staff  Offi  cers Course in Cornwallis, Nova Scotia. I also 
subsequently returned to Afghanistan to work with the United Nations 
Development Program (UNDP) as the Chief Technical Advisor in a new 
Coaches and Advisors Program for public sector capacity development, 
and later as an Institutional Development Advisor (DEVAD)to help the 
Afghanistan Civil Service Institute (ACSI) develop a strategic plan. When 
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I returned to Kabul with UNDP in late 2006, and again in 2007, I had the 
opportunity to see development from another perspective and to interact 
socially and professionally with Afghans and my military, development and 
diplomatic colleagues from many countries in this collaborative and multi-
faceted peace-building initiative. 

Since completing my SAT mission I have been mulling over, and sift ing 
and sorting through the many impressions I accumulated in my time in Af-
ghanistan, and have had productive exchanges with a number of colleagues 
in our development, diplomacy and defence establishments. I have also 
drawn on the experience of members of the Canadian Forces (CF) who 
served in similar peace and security campaigns in Haiti, the Balkans, the 
Middle East and other parts of the world. Th ese exchanges have broadened 
and enriched my initial thoughts about the complexity of the issues the 
world is facing at this point, and the evolution of our collective ability to 
intervene and strengthen the capacity of fragile, post-confl ict states so they 
can steadily increase their ability to manage their own aff airs. 

Several military acquaintances have said that they wish they had read a 
book such as this before they were deployed and found themselves in the 
midst of a campaign where they were facing a range of issues for which 
they had received litt le preparation. I hope this monograph lives up to their 
expectations.

I received a great deal of help in writing an earlier paper on development-
military collaboration in working with communities as part of a counter-
insurgency campaign, and also in preparing this monograph. I am thankful 
for the input from Afghan co-workers, the many military and development 
colleagues and others who encouraged this eff ort, and the Canadian Forces 
Leadership Institute personnel who found my comments and preliminary 
eff orts worthy of greater elaboration.  My son Peter, a professor in the de-
velopment studies program at St. Francis Xavier University in Antigonish, 
Nova Scotia, has been a particularly helpful collaborator. Although I have 
benefi ted greatly from all this support, this book does not refl ect the offi  cial 
views of any agency of the United Nations (UN), the Canadian or Afghan 
governments, or any organization or individual who provided assistance; I 
alone am responsible for the thoughts and opinions expressed here.  
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I hope readers fi nd this work helpful in their eff orts to build sustainable 
peace in Afghanistan and wherever else development and military actors 
work with host-country agencies to improve the lives of the people we 
serve.

I’ll close this Preface with an email from a US Army offi  cer serving with 
the International Security Assistance Force (ISAF) who read my previous 
paper on development-military collaboration in working with commun-
ities in a counter-insurgency:

Sir,

Got done reading your article, and I think that it needs to be 
read by every leader in the military before they come into theatre 
(so they understand the complexities of dealing with the local 
population).

Th at being said, have you considered an additional paragraph 
in the beginning – “How much development work needs to be 
done?”  Th e main point is that you can’t do all of the work, since 
that makes the local government look ineffi  cient and power-
less. You can only do as much work as the local government can 
manage/control.

Classic example – USAID [United States Agency for Internation-
al Development] builds a school, but the local government can’t 
hire teachers or buy equipment. So the empty school is now a 
symbol of the local government’s lack of power whenever some-
one walks by it. Or a hideout for bad guys.

Hope this helps.2

So do I.  Happy reading.

Andy Tamas
Almonte, Ontario
Canada
March 2008 
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Introduction

Over the past few decades it has become increasingly evident there is a 
need for greater collaboration between the military and the fi eld of inter-
national development. With the changing nature of warfare – no longer 
primarily a confl ict between two opposing standing armies – and the need 
to incorporate civilian agencies such as UNDP and CIDA in peace and 
stability missions, the military needs to learn more about what is beyond 
the third block of the Th ree Block War or the humanitarian dimension of 
full-spectrum operations. Likewise, the development fi eld needs to learn 
more about how the military operates so the collaboration can be a two-
way street. Th is monograph focuses mainly on responding to the military’s 
needs, and will also be useful for members of the international develop-
ment community and others such as diplomats and host-country govern-
ment personnel. 

Development-related goals are now essential factors in achieving military 
success, particularly in counter-insurgency campaigns where the commun-
ity and its sometimes tenuous relationship with the host government are 
key factors in how the society operates. One of the most eff ective tools in 
what is being called Fourth Generation Warfare is helping to build a society 
where people have more to gain by laying down their arms and becoming 
engaged in the local economy than by continuing to fi ght – in other words, 
by having a decent job in a stable secure society, with an adequate income 
to support their families. 

Most planners and leaders of military operations traditionally have not fo-
cused on issues such as community development, governance, literacy, pub-
lic administration, policing, agriculture or strengthening the private sector. 
Th ese and other essential dimensions of stability and an eff ective counter-
insurgency campaign are outside the military’s areas of expertise – they are 
seen as somebody else’s responsibility. However, because of the dangers of 
operating in many of the areas where the military is engaged in peace and se-
curity missions, civilian development personnel oft en cannot do their work 
to strengthen local systems. Th ey may sometimes require military escorts 
and other supports to help them go about their business. Th is impacts the 
eff ectiveness of civilian personnel, and increases the burden on the military 
to become more involved in the work traditionally done by others. 
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Some of the knowledge, att itudes and skills normally found in civilian per-
sonnel are required by military staff  so that they can bett er support – and 
when it is appropriate carry out – these essential functions of peace and 
stability campaigns. Tactical-level activity needs to be guided by relevant 
doctrine grounded in appropriate concepts and methods at the operational 
and strategic levels. Th is is a major challenge facing military operations in 
Afghanistan and other parts of the world.  

Th e fi eld of international development is one of the most complex areas of 
practice there is – it encompasses a broad range of social, cultural, psycho-
logical, spiritual, economic, political, physical, environmental, administra-
tive and other factors that go into making a society function.  

Although development workers and military personnel have not tradition-
ally considered each other to have much in common and there are indeed 
important diff erences in their work, there are also many similarities in what 
they both do.

A common feature of international development and the military’s activity 
is that they both intervene in a system to alter its trajectory to achieve a 
desired eff ect. Where development and military planners diff er is in the 
role of the inhabitants of that system in this process.  In development, the 
intervention is done with the invitation, permission and active participa-
tion of the system’s inhabitants, with a view to having them take ownership 
of the innovation and carry it forward on their own well into the future – 
this is one way of looking at “sustainable development”. In most traditional 
confl icts, military planners do not invite the target to help design, carry out 
and take ownership of their initiatives.

Each uses their own tools to achieve their own objectives, and they work 
in systems that have quite diff erent internal conditions: they have been ac-
customed to working at diff erent stages of the nation-building sequence. 
Traditionally, the military secures an area and establishes some stability 
before signifi cant development work begins. Th is role defi nition is a core 
feature of the culture and administrative machinery of both systems. 

One of the diffi  culties with this arrangement is that peace and stability 
operations are oft en seen as purely military activities, and when military 
objectives have been met the troops withdraw, sometimes before the host 
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country is able to adequately manage its own aff airs: East Timor is an ex-
ample. All too oft en the result has been a resurgence of violence requir-
ing a reintroduction of foreign forces, sometimes in situations that have 
worsened in the interim, as in Haiti.

In confl icts such as in Afghanistan where an enemy moves within, and in 
some cases is actively supported by segments of the population, an orderly 
sequencing of diff erent actors doing their respective jobs in environments 
of progressively higher levels of stability no longer applies. If we consider 
an ad hoc 10-level scale from total chaos and violence to total harmony and 
well-being, it can be said that the military usually works at levels 1 through 
3 or so – beyond that level community norms supported by police and 
justice systems are the main elements in maintaining security and order 
in a healthy and open society. Most civilian development agencies are ac-
customed to working in these relatively stable contexts, say from levels 3 
to about 5 – from that point on the society should be able to look aft er its 
own progress. 

While the traditional view is that the military’s main function is to help 
establish security, it has become increasingly evident that sustainable 
antidotes to insurgency and insecurity include good governance, adequate 
services to the public and a healthy economy that provides gainful employ-
ment and benefi ts the poor. Th ese elements – which are usually considered 
as being squarely in the civilian development workers’ domain – combine 
with local culture and belief systems to shape community norms linked to 
order, trust in government, and stability. Without security, eff ective gov-
ernment services and a healthy economy, insurgents will continue to fi nd 
relatively accessible bases from which to operate, and peace-building will 
not take solid root in the population. 

In this type of confl ict it is clear that development work needs to begin 
earlier in the peace-building sequence, about level 1.5 onward. Develop-
ment eff orts must take place in the midst of overt confl ict so community 
norms will shift  away from supporting or passively accepting agents of the 
insurgency and toward increased trust in government.

Th e US military has recognized this need and its role in providing some of 
these services:
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While security is essential to sett ing the stage for overall progress, 
lasting victory comes from a vibrant economy, political participa-
tion, and restored hope.... Depending on the state of the insur-
gency, therefore, (soldiers)… should prepare to execute many 
non-military missions to support COIN [counter-insurgency] 
eff orts. Everyone has a role in nation building, not just Depart-
ment of State and civil aff airs personnel.3

Th is more turbulent arena for development interventions raises at least 
two issues:

• If the military becomes more of a development agency it will ex-
pose itself to the risks of mission creep as it ventures further into a 
complex area for which it might not be well equipped. 

• If civilian development agencies place their personnel in high-risk 
environments they must be prepared to deal with casualties.

Th ese issues have signifi cant human, political and strategic-operational-
tactical implications that can be addressed in part by answering the follow-
ing questions:

• What kind of development work is required?

• Where should it take place?

• Who will do it?

Th ere are no easy answers to these questions: what is clear is that all the 
major actors need to work together and share their knowledge and meth-
ods to achieve desired results. Canada’s “Whole of Government” approach 
which combines military, development, diplomatic and other agencies is a 
broad-based response to the need to integrate our international peace and 
security activities. While each operation will have its own requirements, 
the military is increasingly being called upon to become more engaged 
in activities traditionally carried out solely by civilian agencies. In some 
cases the military itself is providing development-like support to increase 
the capacity of host-country institutions (i.e.: strategic planning assistance 
provided to the Afghan government by SAT in Kabul and the support for 
local government provided by the Civil-Military Co-operation (CIMIC) 
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unit in the Kandahar Provincial Reconstruction Team (PRT)), and in 
others, the military works closely with foreign and domestic civilian agen-
cies and local governments to support their development eff orts. In both 
cases there are requirements that fall outside the scope of most traditional 
military training, education and institutional systems.

This book is designed to fill some of that gap.  It is broken down as 
follows:

Chapter 1 describes the purpose of this book, which is mainly to provide 
a set of navigational aids for military leaders to help them have some sense 
of what this fi eld of development is all about.  It introduces the notion of 
a need for a change in mindset to achieve desired eff ects – this theme is 
taken up in greater detail later in the book.  Chapter 1 also summarizes a 
few of the major planning frameworks in the development fi eld, several 
factors linked to coherence (or lack thereof) in the area, excerpts from pro-
ject documents from typical development initiatives in Afghanistan and 
Angola, and concludes with a section on gender and development.

Chapter 2 is a brief summary of the origins of the “Whole of Government” 
or “Integrated Approach” and the role of development in asymmetric or 
Fourth Generation Warfare.

Chapter 3 describes the origins and activities of one of Canada’s fi rst col-
laborative development/military missions, the SAT in Afghanistan, sum-
marizes my role as the development worker on the team, and raises a few 
concerns about SAT operations. 

Chapter 4 summarizes the main features of capacity development, the cur-
rent label for a multi-dimensional process to increase the performance of 
an organization, community or society.

Chapter 5 describes strategy and methods, the main features of how de-
velopment activity is conceptualized and carried out. It is no simple matt er 
and hopefully this section will give military readers suffi  cient insight into 
development workers’ thinking and methods so they can build bridges be-
tween their own strategies and the approaches used by their Birkenstock-
wearing collaborators in this common enterprise.
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Chapter 6 is a summary description of who’s who, the main local and for-
eign non-military actors who are likely to have some infl uence in a country 
where a peace and stability mission is being carried out. It also indicates 
some of the benefi ts and challenges that may be encountered in working 
with them.

Chapter 7 summarizes a few of the key factors in fi nding out how a society 
or region works and what is involved in designing and carrying out a series 
of activities to foster its development.

Chapter 8 discusses the mission of counter-insurgency campaigns and 
defi nes a number of areas where development-military collaboration calls 
for fundamental changes in approaches and identities of the actors in these 
joint enterprises.

Chapter 9 describes a few readily-available tools and approaches the mil-
itary can use to select appropriate personnel for these joint missions, and to 
analyze and work with the environments in which they will be operating.

Chapter 10 summarizes the main lessons and recommendations implicit in 
other parts of this book and indicates the global issues that need to be ad-
dressed as an integrated civilian-military approach becomes a permanent 
feature in our international peace and security missions.

Each chapter is writt en largely as a stand-alone unit, with the view that 
readers may be more interested in some issues than in others. While repeti-
tion is hopefully kept to a minimum, this modular format makes it diffi  cult 
to eliminate entirely.

Standardization and 
Skill Sets In Development Work
A note is in order on the variety of approaches and training processes in 
the development fi eld. Unlike the military, which has a relatively consist-
ent set of processes and structures from one country to another, there is 
litt le, if any, such standardization in international development. People 
become “development experts” through a wide variety of processes and 
there are ideologically opposed camps and associated debates within the 
fi eld on many aspects of this work.  
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Skill sets are key elements in an intervention process. Not only do collabor-
ating organizations such as CIDA and the CF normally operate in diff erent 
environments, their talented human resources are produced by quite diff er-
ent educational systems: while the military has a relatively well-organized 
training program for virtually all its occupations, there is no equivalent in 
the development community. CIDA, for example, does not train its own 
development workers; there is no widely-accepted or well-organized route 
along which aspiring practitioners can move through progressively more 
complex levels of work, and learn processes to increase their expertise in 
the fi eld. Although CIDA staff  might think otherwise, the agency does not 
actually do development: it plans and administers it.  Most of the actual 
fi eld-level development work is done by a variety of Non-Governmental 
Organizations (NGOs) and consulting fi rms, each of which has their own 
way of operating and defi ning competence in the fi eld. 

While there are a number of universities off ering degrees in something 
called “development” these vary widely in curriculum and philosophy, 
and most pay litt le att ention to the basic organizational analysis and cross-
cultural human relations skills which form the core of a practitioner’s tool 
kit. Although some have fi eldwork components which expose students to 
actual development projects, most teach about development rather than 
how to do it, and much of the curriculum focuses on theory and issues such 
as the evils of western imperialism and what has gone wrong rather than 
on what works.  

Th is disorder is partially due to fundamental challenges facing the whole 
development fi eld, which is in a constant state of redefi nition at the core 
of its purpose and methodology. It is also due to the age and formative 
experience of most academics, many of whom draw from personal experi-
ence gained in their early years with agencies such as the Peace Corps or 
CUSO [Canadian University Services Overseas], which operated in a very 
diff erent world.  

An example of this challenge is the part of the fi eld called “capacity de-
velopment” that will be discussed in greater detail later in this book. Years 
of global debate searching for acceptable defi nitions, categorizations, 
methods and performance indicators have not yet produced a widely-
accepted operational framework that can be clearly linked to an established 
hierarchy such as the strategic-operational-tactical planning system used 



WARRIORS AND NATION BUILDERS:
DEVELOPMENT AND THE MILITARY IN AFGHANISTAN

xiv

I
N

T
R

O
D

U
C

T
I

O
N

by the military. Th is incoherent system produces a wide variety of profes-
sionals who can call themselves development practitioners, only some of 
who may be well-suited to collaborating with the military in theatres such 
as Afghanistan.

Th e information in this book is based on my views of development, many 
of which I hope are generally shared by my colleagues. Other practition-
ers may have quite diff erent views on the topics in this monograph and 
may be able to support their opinions with information based on their own 
experience or on sources diff erent from those I chose to include.  Th ere is 
litt le that can be done to assure the reader that mine is the “right” view of 
development – it is what I have thought or selected from the literature that 
is consistent with what I have seen and experienced and what seems to 
work, and that is about as solid as it gets in this business.  

Th e implications of these comments are that military personnel who are 
collaborating with people in the development fi eld should be prepared to 
encounter a variety of views and even contradictory perceptions of what 
is going on and how things ought to be done.  Th is makes a complex area 
even more complicated – not only are there considerable challenges in the 
relationships between military actors and the local people, communities 
and administrative environments, there is also room for uncertainty in re-
lating to potential co-workers in the development agencies with which the 
military needs to interact to help a society improve its circumstances.

Common factors in all these encounters are the need for high-quality hu-
man relations, and fl exibility in applying best principles of development to 
the practical needs of the population being served. Th ese process-related 
factors will contribute to achievement of optimum results. Th is monograph 
provides a number of navigation aids to support these eff orts.



1

C
H

A
P

T
E

R
 1

CHAPTER 1 

Purpose of this Book and an 
Introduction to Develpoment

Navigation Aids For Missions Like 
Afghanistan

As noted earlier, the changing nature of warfare is altering the roles and 
skill sets required of the military. Since the end of the Cold War, most con-
fl icts have been based on asymmetric power relationships, or what Th omas 
Hammes describes as Fourth Generation Warfare4, and have involved a 
number of new actors such as communities and religious groups in the 
fray. Th is new context combines a range of requirements formerly outside 
the scope of most military training, such as diplomacy, humanitarian aid 
and development, each of which is a fi eld of practice at least as complex 
and challenging as military activity. Having some understanding of these 
previously distinct domains is a requirement for success in contemporary 
peace and stability missions. 

Th e primary purpose of this book is therefore to provide a number of 
development-related “navigation aids” for senior offi  cers to support their 
eff orts on missions such as Afghanistan and other similar campaigns which 
they may be called upon to undertake in the future.  

Increase Eff ectiveness of 
Development-Military Collaboration

Th e military is not alone in needing to bett er understand how another 
intervention-oriented group thinks and operates. Th e numerous develop-
ment agency personnel who are operating in regions where there are active 
peace and security missions need to work with the military to help local 
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actors strengthen their systems of government and improve their econ-
omies. While this monograph is focused primarily on helping the military 
bett er understand development, it is far from being a comprehensive 
guidebook to help the development community and the military bet-
ter understand each others’ ways of thinking and operating. It illustrates 
several of the many areas where military and development concepts and 
approaches diff er and other areas where they resemble each other, and 
should help improve the eff ectiveness of the collaboration that is essential 
in helping host societies improve their circumstances.

A Continuum of Inputs: 
Kinetic, Stability, Humanitarian, 
Development

A variety of inputs are made in an environment which is the focus of inter-
national peace and security operations. As indicated in the concept of the 
Th ree Block War, these vary from intense combat at one end of the con-
tinuum, to the provision of humanitarian aid, development, and ultimately, 
as conditions near the other end of the continuum improve, the withdrawal 
of foreign actors as the society begins to provide its own stability and man-
age its own self-generated growth. In the parts of the continuum where 
international aid agencies and military forces are active, there are several 
important distinctions in their inputs, described as Kinetic Operations, 
Stability Operations, Humanitarian Aid, and Development.  

Th is book deals mainly with the latt er two – it touches on humanitarian 
aid, but focuses mainly on development, which is one component of the 
third block of the Th ree Block War, and on what follows as a people are 
helped to build up a fully-functional society. 

Because security conditions are likely to vary in diff erent parts of a country 
or region, the same central command group is likely to be leading intense 
kinetic operations in one area while helping strengthen local government 
or support the private sector in another. Military actors play a major role 
– direct or indirect – in all these contexts and they need to know enough 
about the overall development process so the long-term impact of their 
input can be as constructive as possible.
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Change of Mindset: Th inking About Two 
Th ings at the Same Time

While kinetic operations play a major role in Fourth Generation Warfare, 
confl icts such as in Afghanistan are not resolved using weapons alone. Th e 
broad range of supports needed to build a sustainable society are the inputs 
that create the conditions for a lasting peace. As noted earlier, due to secur-
ity problems most civilian development specialists – foreigners and locals 
– who know how to provide the range of required inputs oft en cannot work 
in non-permissive environments. However, without some of those support 
mechanisms, the society is likely to continue to be an unstable environment 
in which insurgents can operate: somebody has to do the work needed to 
bring stability and development to an environment.

When discussing this situation with Brigadier-General (BGen) Daniel 
Pepin he spoke of discovering the need for a change of mindset as he 
worked at ISAF headquarters in Afghanistan.  

I am of the view that the military is able to adapt itself, whether 
it is to respond to a threat or an enemy and to fi nd ways to win 
when confronted with this threat, and they are also able to adjust 
themselves to a development environment (as they did success-
fully in Bosnia, for example).

Th e challenge that is relatively new is to be able to do both at the 
same time.  From my experience in Afghanistan I have observed 
that the military (both Canadian and American) has a tendency 
to be more comfortable with kinetic than non-kinetic activities 
such as development. Th at is why when a situation arises where 
both types of interventions are necessary, kinetic operations re-
ceive more att ention.

Th is being said, my comments on changing the “mindset” re-
ferred to the capacity to develop an ability to act in both roles at 
the same time.5 

When given a choice of tasks to accomplish it is natural that most people 
will focus on those they feel they are able to handle relatively easily and 
att ach lower priority to those for which they feel less prepared – this is 
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human nature. BGen Pepin’s comments indicate that this is not good 
enough in modern peace and stability campaigns.  

It is not surprising that some may want to shy away from becoming fully 
immersed in the development side of a campaign – it is complicated stuff . 
Th e fi eld includes all the elements required for a stable, prosperous and 
sustainable society – governance, justice, education, health, agriculture, a 
vibrant private sector that provides employment for the poor, and more. 
Th e essence of “development” is to support a country’s eff orts to increase 
the capacity of all of these elements to serve the society: no easy task.

Th is monograph provides a number of “navigation aids” to help military 
leaders make sense of the sometimes bewildering array of non-kinetic re-
quirements and to have a bett er sense of what is needed, where to focus 
their energies, and who to work with to increase stability in the societies 
in which they are working. Its purpose is to help military leaders become 
more comfortable with development so they can bett er balance their sup-
port for kinetic and non-kinetic initiatives.

Development for what?
What is development for?  Th is seemingly obvious question is far from 
simple and is a much-debated topic in some quarters.  Is it just material 
development?  Is it having access to the goods and services required for a 
good physical existence, or is there more to it than things one can purchase 
or construct? 

Maslow’s hierarchy of needs6 identifi es matt ers such as safety and physical 
functions as the foundational requirements – without them other higher-
order social, psychological and emotional needs cannot be met. One of the 
primary objectives of Canada’s engagement in Afghanistan or other fragile 
states is to support the achievement of basic safety and stability as well as 
broader objectives in the development of a sustainable society. Th e follow-
ing sections summarize and discuss the merits of the main types of plans 
that are usually found in one form or another at the core of development 
initiatives.

Millennium Development Goals 

Th e “Millennium Development Goals” (MDG), which are oft en cited 
as objectives of development, are described in a 2004 paper prepared by 
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the North-South Institute for the then-incoming Prime Minister (Paul 
Martin):  

In September 2000, 147 world leaders gathered in New York and 
agreed on the Millennium Declaration, outlining their collective 
commitment to sustainable development and poverty reduc-
tion. In December 2000, the UN General Assembly asked the 
Secretary-General to prepare a road map for the implementation 
of the declaration. Building upon previous work undertaken by 
the OECD [Organization for Economic Co-operation and De-
velopment], the annex to this road map sets out 8 Millennium 
Development Goals, along with 18 targets and 48 indicators to 
measure progress toward them. A powerful momentum is build-
ing behind these goals. Th ey are becoming a measure of the 
commitment of donor countries and a measure of the success, or 
failure, of development assistance.7 

Th e Goals and Targets are summarized as follows:

Goals Targets
1. Eradicate extreme 

poverty and hunger
1.  Halve, between 1990 and 2015, the proportion 

of people whose income is less than $1 per day.
2. Halve, between 1990 and 2015, the proportion 

of people who suff er from hunger.
2. Achieve universal 

primary education
3. Ensure that by 2015 children everywhere—boys 

and girls alike—will be able to complete a full 
course of primary schooling.

3.   Promote gender 
equality and 
empower women

4. Eliminate gender disparity in primary and 
secondary education preferably by 2005 and to 
all levels of education no later than 2015.

4. Reduce child 
mortality

5. Reduce by two thirds, between 1990 and 2015, 
the under-5 mortality rate.

5. Improve maternal 
health

6. Reduce by three fourths, between 1990 and 
2015, the maternal mortality ratio.

6. Combat HIV/AIDS, 
malaria, and other 
diseases

7. Have halted by 2015, and begun to reverse, the 
spread of HIV/AIDS.

8.   Have halted by 2015, and begun to reverse, the 
incidence of malaria and other major diseases.

cont...
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TABLE 1 – MILLENNIUM GOALS AND TARGETS8 

Most international development activities make reference to the MDGs 
when they describe their objectives. However, the Goals are the subject of 
considerable debate (as is much of what goes on in the development fi eld). 
One form of critique is based on charges that the MDGs are the product of 

Goals Targets
7.   Ensure environ-

mental sustainability
9. Integrate the principles of sustainable develop-

ment into country policies and programs and 
reverse the loss of environmental resources. 

10.  Halve by 2015 the proportion of people without 
sustainable access to safe drinking water.

11. By 2020, to have achieved a signifi cant improve-
ment in the lives of at least 100 million slum 
dwellers.

8. Develop a global 
partnership for 
development

12. Develop further an open, rule-based, predict-
able, non-discriminatory trading and fi nancial 
system (includes a commitment to good govern-
ance, development, and poverty reduction, both 
nationally and internationally).

13.  Address the special needs of the LDCs [Least 
Developed Countries]. Th is includes tariff - and 
quota-free access for their exports, enhanced 
debt relief for heavily indebted poor countries, 
cancellation of offi  cial bilateral debt, and more 
generous offi  cial development assistance for 
countries committ ed to poverty reduction.

14.   Address the special needs of landlocked coun-
tries and small island developing states.

15.   Deal comprehensively with the debt problems 
of developing countries through national and 
international measures in order to make debt 
sustainable in the long term.

16.   In cooperation with developing countries, 
develop and implement strategies for decent and 
productive work for youth.

17.   In co-operation with pharmaceutical companies, 
provide access to aff ordable, essential drugs in 
developing countries.

18. In co-operation with the private sector, make 
available the benefi ts of new technologies, 
especially information and communication.
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a northern neo-liberal view of the world and do not adequately refl ect the 
views and priorities of the south.  

Another line of critique is based on a concern that the Goals are set unreal-
istically high and do not take into account the lack of capacity in recipient 
countries that limits their ability to absorb and properly utilize develop-
ment funds. An example is a paper by Clemens, Kenny and Moss, which 
off ers a critique of the MDGs and argues that the current emphasis on 
universal goals and donor aid fl ow could undermine development eff orts 
in two ways:

• most countries will fail to achieve the MDGs because they have 
been set at a level which is unrealistically high for most coun-
tries, requiring unprecedented levels of growth and development 
within a very short time-frame. Consequently, the authors argue, 
the specifi c targets of the MDGs have set up many countries for 
unavoidable ‘failure’. Th e risk, they suggest, is that some govern-
ments pursuing wise policies and making historically encouraging 
progress on development indicators could be weakened or de-
legitimized by the label of ‘failure’ in 2015.

• calls for increases in aid to achieve the MDGs tend to assume a 
straightforward relationship between the volume of aid and the 
rate of development. However, the paper cites evidence that 
suggests that there is a weak link between the volume of aid and 
the rate of development, and highlights the oft en overlooked as-
sumptions upon which costings of the MDGs are based. Th e au-
thors argue that the relationship between aid and development is 
complex, and is dependent on factors such as national capacity to 
productively utilize additional funds.9

Th e authors warn that the MDGs may run the risk of creating an unwarrant-
ed climate of pessimism about development and aid and lead to reductions 
in aid. Th ey suggest that future international development goals should:

• be country-specifi c and fl exible, using country-specifi c bench-
marks;

• take countries’ historical performance into account;

• focus more on intermediate targets than outcomes; and



WARRIORS AND NATION BUILDERS:
DEVELOPMENT AND THE MILITARY IN AFGHANISTAN

8

C
H

A
P

T
E

R
 1

• be considered benchmarks to spur action in cases where assist-
ance is not working, rather than technically feasible goals.10 

Th ere are other critiques as well, dealing with issues such as gender equity, 
the needs of people with disabilities, and the lack of att ention to security, 
political processes and other underlying factors which make real change 
possible. Military members working with development agencies in the 
fi eld are likely to encounter staff  of NGOs and other organizations who 
are highly critical of the MDGs as a suitable framework for development 
activity – this is part of the diversity within the fi eld.

Even though there may be problems with the MDGs, they have a broad 
base of international support and have become established as high-level 
strategic goals and major categories for planning development activity. 
With varying degrees of success, each donor country tries to incorporate 
them into their development initiatives, and recipient countries refl ect 
them in their national development plans, which are usually based on what 
is known as a Poverty Reduction Strategy Paper (PRSP).

Poverty Reduction Strategy Papers (also called Na-
tional Development Plans) – and what oft en actually 
happens

Most countries seeking international assistance are required by the Inter-
national Monetary Fund (IMF) to prepare a PRSP that describes their 
recent history, current situation and how they want to improve in a variety 
of categories.  PRSPs are usually defi ned for a specifi c time frame, typically 
fi ve years.  Th e international fi nancial institutes (IFIs) provide guidelines 
on how the poverty reduction plans are to be prepared: 

… all low-income countries… have been required to prepare a 
PRSP to be eligible for any World Bank borrowing. A dramatic 
innovation introduced with the PRSP was the requirement that 
governments engage in “broad-based consultations” with civil 
society and the private sector in order to affi  rm that the PRSP 
has public support. Th e rationale of such a process relates to the 
widely-recognized need for “ownership” of development poli-
cies by governments and their publics, if those policies are to be 
implemented.11
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In most post-confl ict states during the early stages of reconstruction there 
are limited means to carry out broad-based consultations, and civil society 
and private sector organizations are not well developed. Th e fi rst PRSPs 
therefore rarely have the public ownership and support desired by the IFIs. 
Th ese shortcomings are apparently accepted by the World Bank (WB) and 
other donors who recognize the country’s PRSP as part of an evolving 
framework for their inputs.  

In keeping with this arrangement, by early 2006, Afghanistan had prepared 
the Interim Afghan National Development Strategy (I-ANDS) and major 
donors accepted the related UN-sanctioned Afghanistan Compact as the 
framework for supporting the reconstruction of that country. CIDA has a 
development plan to guide its expenditures in Afghanistan; a framework 
that evolves as conditions in the country change and as CIDA also under-
goes changes in how it wishes to support development in Afghanistan and 
elsewhere. 

Other recipient countries have their own equivalent PRSPs, and donor 
countries and international development agencies (such as the WB and 
UNDP) that work in these countries have designed programs that usually 
match these plans in a manner consistent with their own foreign policy 
priorities or development mandates. 

Th ere are questions in some quarters about the use of PRSPs in a country 
in confl ict.  Alison Scott  of the IMF wrote:

Th e general principles of the PRSP assume that it is a national 
strategy built on consensus and social inclusion. Th is may be a dif-
fi cult assumption in confl ict-aff ected countries because those in 
power are oft en a party to the confl ict and may feel that it requires 
a military solution. Inter-group hostility may impede consensus, 
and marginalized groups may lack voice and representation. Con-
fl ict resolution and peace building may be important for poverty 
reduction, but this may be diffi  cult to bring about in a situation of 
ongoing tension and hostility.

In general, PRSPs also need to be technically sound, contextually 
relevant and realistic. Th ey should provide an appropriate diag-
nosis of poverty, and a set of policies that are relevant to it and 
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capable of being resourced and implemented. In confl ict-aff ected 
countries, the PRSP should include an analysis of both confl ict-
related and structural poverty, and would have to adjust the scope 
of policy interventions to local resource and capacity constraints. 
In some cases a twin-pronged or phased strategy may be appro-
priate, initially concentrating on short-term needs and priorities.

Depending on the scale of confl ict involved and especially if the 
confl ict is still ongoing, there may be very considerable con-
straints on a PRSP process. However, the PRSP also off ers an 
important opportunity for addressing some of the more serious 
problems of confl ict-related poverty, as well as for reforming the 
wider social, economic and political problems. Th e PRSP could 
provide a framework for improved coordination on humanitarian 
assistance; lay the basis for short-term reconstruction and recon-
ciliation, as well as longer-term development; strengthen demo-
cratic processes and help to build technical capacity amongst 
government and civil society groups. All these changes would be 
gradual, and would most likely be eff ective where the focus of the 
PRSP was limited to the areas where real progress could be made, 
even within the confl ict environment. Within this narrower remit, 
capacity could be built and lessons learned that could be scaled 
up when the confl ict subsided.12

In post-confl ict societies the fi rst PRSPs are usually prepared with input 
from a relatively small group of senior bureaucrats, foreign consultants and 
politicians. Other parts of these countries’ governing and administrative 
systems are not aware of its provisions and operate in ways that are not 
infl uenced by the framework. Th is is not surprising in a recovering fragile 
state that does not have a well-developed communications system or a 
smoothly-running, well-coordinated public service. 

In a parallel and largely unrelated activity, the international development 
ministries in the many donor countries have implementation plans for the 
countries in which they want to work. Th ese donor countries’ programs 
refl ect their own foreign policy priorities and these may (or may not) be 
consistent with the recipient countries’ development priorities.   

While development funds are usually allocated for initiatives consistent 
with the host country’s PRSP and the donors’ development and foreign 
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policy priorities, the actual picture can be quite diff erent and far from being 
as clear as this sounds. Sometimes a recipient country is in such a position 
that it will take whatever help it can get and will accept donor input regard-
less of consistency with its own priorities as defi ned in its PRSP.  Th is is 
called donor-driven aid and is a problem in many parts of the world.

Donors sometimes fund initiatives that fall outside their offi  cial develop-
ment strategy framework. Even though some in the donor network might 
be familiar with their own policies and priorities, they may not exert con-
trol over the various agencies supported by their country’s development 
funds. International NGOs that receive support from a variety of govern-
ments, like Médecins Sans Frontières (MSF), CARE or Oxfam, have their 
own development priorities that may or may not refl ect the strategies of 
the countries from which they receive their funds. Th eir priorities may also 
be quite diff erent than the goals in the PRSPs of the countries in which 
they operate. 

To make things even more interesting, there can be considerable variety 
in the development strategies of the many donor agencies and countries, 
resulting in a rather uncoordinated set of inputs.  Th ese and other related 
problems have long been recognized by donor countries and agencies, 
and they are taking steps to remedy the situation. One such eff ort resulted 
in what has been called the Paris Declaration on Aid Eff ectiveness, an 
international agreement endorsed on 2 March 2005, to which over 100 
Ministers, Heads of Agencies and other Senior Offi  cials have ascribed, 
committ ing their countries and organisations to continue to increase ef-
forts in harmonisation, alignment and managing aid for results with a set of 
monitorable actions and indicators. 

Although the Declaration is seen as a positive step in coordinating the fl ow 
of development assistance to a country in need, the situation in most re-
cipient countries does not yet match the aspirations of the many heads of 
state who signed the document. Th e Declaration is oft en mentioned as a 
desirable but unrealized ideal when observers complain about the lack of 
coordination of aid activity in a country. 

Competition among aid agencies is one of the obstacles to full coordina-
tion. NGOs can fi nd themselves vying with each other for limited funds, 
so they try to present themselves as unique and bett er than their rivals in 



WARRIORS AND NATION BUILDERS:
DEVELOPMENT AND THE MILITARY IN AFGHANISTAN

12

C
H

A
P

T
E

R
 1

important ways; this contributes to a reluctance to collaborate. Donors 
sometimes compete with each other for “good” projects that are oft en 
seen as places to “invest” their funds where there will be “good return”, in 
terms of clear measurable improvements in some aspect of the country’s 
operations. In fragile states there can be relatively few of these good places 
to invest. Donor agencies that do not spend suffi  cient funds, especially in 
some of the more publicized troubled regions of the world, are therefore 
at risk of having their budgets reduced, resulting in loss of personnel and 
a host of other problems they prefer to avoid. Th is is part of what goes on 
in the background in what some cynically call Aid Incorporated, a self-
perpetuating industry. Th is is a large topic that is beyond the scope of this 
monograph. 

Donors also have their own priorities and funding mechanisms, each with 
their own time frames and procedures. Some are not able or willing to 
channel their funds through the host country government in keeping with 
a provision of the Paris Declaration that was designed to strengthen local 
administrative capacity. Recipient countries are faced with a major chal-
lenge in att empting to harmonize, coordinate and absorb these inputs in 
support of their own development strategies.

Th e link between the need to coordinate Canadian and other countries’ 
international development activities to improve the performance of gov-
ernment in fragile post-confl ict states was clearly described in the paper by 
the North-South Institute:

Th is (coordination) seems particularly important in order to 
include, in the purview of the new framework, countries which 
are on the periphery of the international system because they are 
failed states, or mired in protracted confl ict, or for other reasons 
have become regarded as “poor performers”. If such countries 
are ignored, or if att empts are not made to engage them and ad-
dress their particular issues, there is a serious danger that they 
will become havens for confl ict, terrorism, disease and other 
problems that do not respect international borders. Multilateral 
organizations (the UN, international fi nancial institutions) and 
regional groups (the African Union, OAS) are bett er placed (than 
Canada) to deal with failed states or poor performers. However, 
there is currently no accepted approach to such countries—no 



13

WARRIORS AND NATION BUILDERS:
DEVELOPMENT AND THE MILITARY IN AFGHANISTAN

C
H

A
P

T
E

R
 1

acknowledged or proven way of helping “poor performers” turn 
into “good performers.” Canada should take a leadership role 
in the multilateral organizations and in working with regional 
groups such as the AU to spearhead initiatives to deal with such 
countries satisfactorily.13

Th ese comments on the challenges of PRSPs indicate that the military no-
tion of a broadly-accepted campaign plan that aligns everyone’s activities 
around a common mission is a much-discussed ideal that does not really 
exist in international development. Simply reading the PRSP and the donor 
countries’ plans will not provide suffi  cient information to predict or defi ne 
where development activity is taking place and what kinds of initiatives are 
being supported. Th ere are many actors who have infl uence on what goes 
on in a country, a number of whom are likely to be doing things outside the 
planning frameworks described here. Coordinating these (or even keeping 
track of who is doing what in various parts of a country) is an ongoing 
challenge in this fi eld.

Th ere is also some question as to whether elaborate national development 
plans are at all realistic or useful – in the section on “Planning as Public 
Relations” in his acclaimed book, Th e Rise and Fall of Strategic Planning, 
Henry Mintzberg, a respected management scholar, states:

…national leaders who wish to be thought modern…have a 
document with which to dazzle their visitors, one that no one 
who matt ers att ends to.  In fact, it need not be a means to sur-
mount a nation’s diffi  culties, but rather a mode of covering them 
up.  And why shouldn’t they do this? Aft er all, capitalist America 
insisted upon a plan in return for its foreign aid to poor countries.  
It did not matt er whether the plan worked; what did count was 
the ability to produce a document which looked like a plan…Pre-
sumably to be able to plan is tantamount to being able to spend 
money wisely.14

Th is seems to be confi rmed by the experience of a member of the SAT-A 
who read an early draft  of this monograph. He reported several areas where 
senior Afghan government ministry staff  did not demonstrate ownership of 
a number of initiatives, including not paying much att ention to the Afghan 
National Development Strategy (ANDS), Afghanistan’s PRSP:
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I have numerous other examples I could mention as well – one of 
them being the Afghan National Development Strategy. As you 
mention in your book, the fact that the international commun-
ity demands a PRSP as a condition to release development funds 
is somewhat fl awed. One of the responsibilities I inherited was 
acting as the ministry’s focal point for the ANDS as it relates to 
the Air Transport benchmarks. Th e main diffi  culty I have real-
ized over the last month or so with this responsibility is that 
the ANDS is hardly a blip on the radar for any of the ministry 
staff , including the Deputy Ministers and Minister. In reality, the 
ones bearing the torch of the ANDS within the Ministry are the 
international advisors (all 3 of us). With what I know about how 
the ANDS secretariat is staff ed and structured, and what I know 
now about the composition of the average line ministries (i.e., I 
strongly suspect the situation in MoTCA [Ministry of Transport 
and Civil Aviation] is the same elsewhere), I fi nd it hard to be-
lieve that implementation of the ANDS can be achieved – there 
appears to be a large disconnect between what the international 
community wants, and what the current Afghan government is 
actually capable of and willing to do.15

So, while it is necessary to have a way to align inputs around clearly defi ned 
lines of action, and for some systematic method of determining priorities 
and assessing performance, one should not consider that a country’s PRSP 
is the only thing to consider in defi ning what happens or deciding how to 
support a country’s progress – it may play a much smaller role than some 
in the development fi eld would like to admit. Th ere are many other factors 
at play.

Development activity is oft en infl uenced by the personal characteristics of 
key individuals in the network of participating agencies (senior UN agency 
personnel, ambassadors, Heads of Aid, program managers and others) as 
well as formal and informal leaders in the host country’s government and 
other systems. Th ese personality-based factors can cause major divergences 
and changes in activity from one year to the next. It is far from being a 
stable, predictable aff air in which everyone’s priorities are consistent with 
stated goals and remain relatively clear and consistent over time. 

Th ese comments on the limitations and public relations aspects of PRSPs 
do not mean they are worthless and should be ignored. Far from it: in 
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spite of their shortcomings they can act as a coordinating framework for 
inputs to help selected parts of a country’s system move forward. Some 
coordination is bett er than none. Th e military can play a signifi cant role in 
fostering coherence in these circumstances by becoming informed about 
the host country’s PRSP and doing whatever possible to align military and 
civilian development activity with the main features of the plan. Th is align-
ment can support the host government’s eff orts to improve conditions in 
the country, and increase the consistency of the messages received by the 
population. Even if the people have no information about the PRSP, when 
they see similar types of high-priority activities being carried out in a rather 
consistent manner across the country they will gradually receive the mes-
sage that their government has a strategy and is doing what it can to build 
a society that works, and that the donor community is supporting these 
eff orts.

Th is broad topic will surface again at several points in Chapters 6 and 8, 
where there are more detailed descriptions of the many players in the de-
velopment arena, and a discussion of the eff ects one wants to achieve in a 
peace and security mission.

Whose Vision Of Development?
A contentious issue in international development is the broad question of 
what constitutes a “developed” society and what sorts of things a develop-
ment process should support. Th e overall purpose of development, which 
is to strengthen societies’ abilities to provide opportunities for all members 
to realize their potential and to make their contributions to the advance-
ment of the human family, can be approached in a wide variety of ways that 
are suited to the various contexts in question. While most development is 
based on western models of society, there are other visions that are rooted 
in the cultures and traditions of the countries receiving international as-
sistance. Some address this issue by considering a social order as being 
“developed” when it is relatively stable and where international norms are 
respected, even if the indigenous patt erns (which may be linked to forms 
of Islamic, Buddhist or Hindu principles, for example) are based on beliefs 
that are at odds with those at the root of the development agencies’ own 
norms and cultures.  

Th is variety of concepts of what development actually is requires practi-
tioners (many of whom have been shaped by western concepts) to know 
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how to identify and build on the patt erns embedded in the host society, a 
process which can present a signifi cant challenge.  Th e diffi  culty cannot 
be reliably addressed by simply hiring professional host-country nationals 
to design and manage the development process. Many of them have been 
trained in the western model and their work-related thinking may well have 
been de-coupled from the patt erns of thought in their cultures of origin. 
Most live in two worlds – the cultures of their families and home commun-
ities, and of academia and the development agency they work for – and 
when carrying out a development project they can be as culturally insensi-
tive as an ethnocentric foreigner.  

Sustainable development requires building on existing patt erns of thought 
and collective behaviour, patt erns which are rooted in a people’s culture 
and beliefs. Th ere are limits to the extent to which a project can be compat-
ible with local culture – in trying to do so it may become incompatible with 
the implicit cultural patt erns of the donor agency. A development initiative 
that is signifi cantly at odds with the oft en unstated cultural patt erns of the 
funding agency is not likely to survive: it is likely to be seen as incompetent 
development and be terminated by the donor. Th is fundamental contradic-
tion is one of several major struggles in international development, and is a 
much bigger issue than can be dealt with in this monograph.

Th e issue of diff erent conceptualizations of development was clearly ar-
ticulated in Bjorn Hett ne’s 1982 report, Development Th eory and the Th ird 
World, in which he traces the evolution of the underpinnings of develop-
ment theory and practice. He identifi ed two emergent trends in his work:  
concern for the environment, and what he called the indigenization of de-
velopment theory. Th e latt er theme acknowledges that the very foundation 
of what is considered to be development, and as a consequence how inputs 
should be designed and activities carried out, needs to be solidly rooted in 
the cultures and priorities of the recipient countries.  

Many seasoned practitioners know there is a need for culturally-
appropriate development design, but this awareness does not always fi nd 
its way into action: what oft en actually happens, unfortunately, is that de-
velopment inputs are designed and delivered with inadequate considera-
tion of the compatibility of their underlying concepts with the patt erns in 
local cultures. Where they are compatible with local cultures, the develop-
ment agents managing them oft en need to go to extraordinary lengths to 
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make them also appear compatible with the donor’s underlying and largely 
invisible cultural patt erns, and this is not always possible. Th is is a major 
contributor to ineff ective development initiatives.

Culture And Criteria For Assessing 
Aid Eff ectiveness
Culture plays a big part in evaluating the impacts of development activity. 
Th e notion of “increasing aid eff ectiveness” is oft en discussed, and a var-
iety of elaborate mechanisms are used to determine whether aid funds are 
achieving worthy results.  Most projects use some sort of a results-based 
planning and monitoring framework to link inputs to measurable changes in 
the society receiving assistance (see sample project template on  page 18).  

As noted earlier, the conceptual framework used to plan, carry out and 
evaluate a development initiative is almost always rooted in the culture of 
the donor society and the professional groups involved. Although sustain-
able development requires that host country systems take over the initiative 
once external inputs cease, this usually involves discussions with offi  cials of 
the government agencies in the sectors involved (water, agriculture, jus-
tice, etc.) who have learned how to negotiate with donor representatives.  
While there may be some contact with the ultimate recipients of the aid 
inputs, rarely are the intended benefi ciaries of these inputs meaningfully 
involved in designing the project and in evaluating its results. Th e lack of 
an indigenous perspective in project design and evaluation contributes to 
the challenges described in the previous section.  

While seasoned aid workers oft en know how to help benefi ciaries express 
their needs and do what they can to incorporate them in project design, 
many inexperienced development agents, such as members of a recently-
formed CIMIC unit, for example, may not yet have learned how this is 
done. Th eir lack of knowledge of the population may prompt them to use 
only industrialized-country criteria to assess aid eff ectiveness. Th ese cri-
teria may be focused on measuring factors of interest to the donors and 
might miss key elements that are of concern to the recipient population, 
and as such, may not be addressing what is of greatest importance to the 
people. Consequently, the inputs might miss the mark as far as the host 
society is concerned.
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However, it is not a simple matt er of asking the recipients what they want 
and using their criteria as the only measure of assessing development 
eff ectiveness. Some aspects of indigenous culture may be obsolete, such 
as societies that have entrenched culturally-based patt erns of gender in-
equality. In these societies, local people may not att ach much importance 
to fostering the full participation of women in all aspects of life, and will 
not spontaneously include this in the criteria used to assess aid eff ective-
ness. Also, traditional cultural factors may be at the root of the confl ict that 
brought soldiers to the country in the fi rst place – one of the desired eff ects 
of the peace and security mission is to help the society change this part of 
its long-established patt erns of belief and behaviour. 

While local or indigenous criteria are important to include in an assessment 
of aid eff ectiveness, international criteria are also important in development 
project design and evaluation. Practitioners need to know enough to make 
an appropriate blending of these sometimes quite diff erent perspectives on 
development practice. Th is is one of the major challenges in the fi eld, and 
is discussed in greater detail in Chapter 8.

Results-Based Management Performance Framework 

To provide military readers with an indication of how a development 
agency designs its activities, an excerpt from CIDA’s program planning 
documentation is shown above.  Ideally, an entire development project 
or program can be described in summary form using this Results-Based 
Management (RBM) Performance Framework. 

TABLE 2 – PROGRA M-PROJECT PLANNING SHEET (SEE PAGES 18 & 19)

Sample Public Sector Reform Projects – Afghanistan 
and Angola

As noted earlier, in a fragile post-confl ict state the preparation of the fi rst 
few PRSPs is oft en done by a relatively small group within a central min-
istry, oft en with considerable input from foreign consultants. Although 
they obtain information from other ministries to write the country’s plan, 
this oft en also involves only a few people in each of those ministries.  Th e 
departments rarely have the capacity to extend this consultative and goal-
sett ing process to the working level, which oft en continues to operate much 
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as in the past. It is a major challenge to build capacity and reorient public 
sector personnel so they clearly understand and know how to support the 
PRSP.

Donors such as UNDP, the WB and others are well aware of this and 
focus considerable eff ort on strengthening government operations, with 
an emphasis on public sector reform.  Th e following excerpts from typical 
projects in Afghanistan and Angola provide an indication of what some of 
these projects are addressing.

Afghanistan: Request for Proposals for a Public Administration 
Reform Project

Project title:  Consultancy Services to support the Independ-
ent Administrative Reform and Civil Service Commission to 
develop human resources policies and procedures and provide 
human resource training to ministries and agencies.

1. Background 
1.1 Years of confl ict in Afghanistan resulted in government 
with a deeply fragmented administration, poor policy manage-
ment capacity, outdated administrative and fi nancial manage-
ment systems, a serious disconnect between provinces and the 
centre, and enduring capacity constraints. While many of the for-
mal structures and some of the traditional practices of public ad-
ministration remained in place, they lacked the human, fi nancial 
and physical resources to do their job, particularly in a modern 
context.
… 

2.  Objectives
2.1 For the government to carry out its functions effi  ciently 
and provide eff ective delivery of basic services to its citizens, it 
will require appropriately skilled, experienced and motivated 
staff  (with improved gender and ethnic balance) in bett er defi ned 
civil service positions with clear duties and outputs. Th e human 
resource management component of the Civil Service Reform 
project seeks to establish an eff ective system for managing hu-
man resources throughout government through establishing 
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clear rules and procedures and supporting their implementation 
across government…

Th is excerpt of a 57-page document is part of a Request for Proposals 
(RFP) for a WB-funded project. Th e RFP is usually prepared by a WB 
staff er or a consultant who writes it aft er some discussion with senior gov-
ernment personnel. Very few regular Afghan public servants are capable of 
writing such a document on their own.  Once the RFP has been writt en, it 
is reviewed by a few senior members of the relevant department in the host 
government who are strongly encouraged to approve it so the work can get 
underway. Th e extent to which senior offi  cials fully understand the project 
documents and the entire process behind them is open to question.   

Angola:  Terms of Reference (TOR) for a Capacity Development 
Adviser 

1. Background:
Angola suff ered a period of 30 years of civil war, which ended in 
April 2002. Th e war had a severe impact in all aspects, causing 
thousands of deaths, millions of IDPs [internally displaced per-
sons]; widespread existence of land mines; destruction of social 
and economic infrastructures and services; explosive population 
growth in the main cities, interruption of the economic life and 
macro-economic instability. 

Both from the Colonial system and the socialist regime, Angola 
inherited a highly centralized system of governance, with insti-
tutional fragilities which undermines its capacity to create the 
enabling governance environment for development. 

Consequently, Angola faces several constraints to its develop-
ment, such as: a weak and centralized governance system, low 
Human Capital, low capacity for eff ective service delivery, a low 
incentive system, low statistics and Budgeting & Monitoring and 
Evaluation, limited civil society participation, and a constrained 
private sector. All of these constraints are hindering an enabling 
environment for development, which would include an effi  cient 
and eff ective public administration, rule of law, decentralization, 
existence of regulatory systems, civil participation and transpar-
ency and accountability. 
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2. Areas of Intervention
Against this background, UNDP Angola developed a Capacity 
Development Concept Paper which outlines major areas for 
capacity development interventions. However, fi nal and specifi c 
areas of intervention would be determined by the CD Strategy 
Programme. 

At this stage, possible areas of intervention would focus on 
both functional (cross-cutt ing or generic capacities) and tech-
nical (associated with particular fi eld of professional expertise) 
capacities. 

A medium and long-term CD strategy plan would focus on essen-
tially strengthening the government and civil society functional 
capacities as described below and ensuring partnerships, co-
ordination and involvement of the private sector in the process. 
Th e CS strategy plan will tackle:

Policy dialogue & partnership...

Mobilize & analyze, information and knowledge…

Monitoring & Accountability…

Implementation & Management…

Th e TOR describe the position’s tasks and required qualifi cations in con-
siderable detail – for a six- to eight-week assignment to work with the 
Angolan government and Civil Society Organizations (CSOs) to design a 
capacity development program to strengthen CSOs and enhance their role 
in improving governance in the country.

Th ese two project document samples are for central ministry-level inter-
ventions that usually extend over several years and have long-term benefi ts 
for a population. In a counter-insurgency situation there are oft en also a 
number of shorter-term “Quick-Impact Projects” that att empt to rapidly 
improve conditions in communities and districts in which the military is 
operating. Factors related to these short-term smaller-scale activities are 
discussed later in this book.
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In post-confl ict, fragile states donors exert considerable infl uence on the 
focus, scope and depth of development initiatives largely because of two 
factors: the lack of capacity in the host country’s systems, and the fact that 
they control the funds. Th is is particularly evident with the larger donors 
such as USAID and the WB that are sometimes viewed by local govern-
ment offi  cials as exerting a new kind of colonialist infl uence on the recipi-
ent country. 

Gender And Development
Sustainable and equitable development requires the full participation of 
both genders, and until improvements occur in this aspect of a society the 
population will fail to realize its full potential. Th is has increasingly been 
recognized as a major challenge facing humanity, especially in confl ict 
zones, and is the focus of a number of international conventions. One of 
these, UN Resolution 1325 (2000), is the fi rst resolution ever passed by 
the Security Council (SC) that specifi cally addresses the impact of war on 
women, and women’s contributions to confl ict resolution and sustainable 
peace.16

Th is relatively short (less than 4 pages) and powerful UN resolution, avail-
able for download from the Security Council’s website, is well worth a 
read:

Reaffi  rming the important role of women in the prevention and 
resolution of confl icts and in peace-building, and stressing the 
importance of their equal participation and full involvement in 
all eff orts for the maintenance and promotion of peace and secur-
ity, and the need to increase their role in decision-making with 
regard to confl ict prevention and resolution…17

While gender equity and the full participation of women is widely recog-
nized and oft en discussed as a major issue, it is frequently overlooked in 
planning development programs.  In a recent communication with a pro-
fessor of confl ict studies at St. Paul University in Ott awa, her frustration 
was evident:

… it’s amazing that women ... a vital element in Afghanistan’s 
peace building (are) oft en missing in discussions about Afghanistan. 
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Nothing, nada! Th ey have much to contribute, many of them 
very empowered and in the middle of this all, working very hard 
but not included as they should be.
 
I really don’t believe peace and development will come to Afghan-
istan until this element is front and centre with so many others. 
Women have traditionally been very involved in development, 
especially in the rural areas where their labour was seen as ne-
cessary for the family’s economic well-being. Th ese sorts of his-
torical/contextual issues need to be incorporated and exploited 
much more eff ectively.18

Th e challenge of gender equity is present in virtually all sectors of develop-
ment, and can be a diffi  cult area in which to accomplish positive results. An 
example can be seen in one of the rarely-heard criticisms of much-publicized 
women-focused microfi nance projects in places like Bangladesh, where 
the women’s increased wealth simply gives the men more to exploit. Many 
microfi nance projects are recognizing this and are focusing their att ention 
on widows and single mothers to avoid this problem. While this might be a 
short-term solution, it does not produce a permanent change in the balance 
of power and the quality of gender relations in the society.

Other initiatives have been more successful in changing gender-related pat-
terns in communities. Some development projects, for example, stipulate 
that the distribution of development funds for community-level projects 
require both men and women to participate in community consultations 
on determining priorities and deciding what should be done. Th e perspec-
tives and energies that women bring to the decision-making process enrich 
the consultation and contribute to higher-quality results that benefi t the 
entire community. Some communities have experienced the benefi ts of 
higher-quality decisions from these mixed-gender consultations and de-
cide to keep that process going. Th e new inclusive consultation process has 
become part of how these communities operate and continues aft er the 
projects have run their course. 

Th e National Solidarity Program (NSP) in Afghanistan began as a women-
centred co-operative movement facilitated by UN (Habitat) in Mazar-e-
Sharif in the mid-1990s.  Originally called the Community Fora Program, 
as it expanded to other communities such as Kabul and Bamiyan, it was 
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successful in providing social and economic development services to 
thousands of people in the areas they served.  Th e model was adapted by 
the new Karzai government as a means to foster village-level development, 
and although the women-centred focus was not maintained, the NSP is 
active in over 20,000 villages in the country.  Without the ownership and 
full participation of women at the outset, this model would never have 
demonstrated its value and become one of the most successful develop-
ment initiatives in the country.  

Th e promotion of gender equity is as important in so-called developed soci-
eties as in the countries that are the focus of international assistance. Th ere 
is still much to be done: the lack of women’s voices in places of power is a 
global problem, and the fuss that is made when a woman becomes leader of 
a country, such as has occurred in Chile, Argentina and Germany, indicates 
how much further there is yet to go before the ideal is realized and gender 
equity becomes an established norm rather than an exception.  

Achievement of gender equity requires concerted att ention especially from 
men. It is not just a women’s issue: until men assume responsibility for 
helping establish women’s equality, the progress of the human family will 
be retarded. It is a security issue as well: patt erns of male domination and 
oppression in the family foster att itudes that can surface in broader confl icts 
in the workplace, the community and ultimately in international aff airs.

While development needs to be culturally-sensitive, there are some aspects 
of traditional culture that are simply obsolete, and those that perpetuate 
the inequality of women and men are clearly among the practices that need 
to change. A society cannot progress without the full participation of all 
its members, and overcoming the marginalization of women is one of the 
major requirements for growth. 

It is usually the women (and their children) who bear a disproportion-
ately heavy burden in zones of confl ict, and their perspective provides 
information from sectors of the society that are hardest hit by the unrest.  
Th ey oft en generate some of the best solutions to address the problems 
associated with the confl ict.

All military and development initiatives in peace and security missions 
should make special eff orts to become well informed of gender equity 
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issues and any resources available in their areas of operation, and do what-
ever they can to shift  existing patt erns of belief and behaviour in the direc-
tion called for by UN Resolution 1325.

PHOTO 1: WOMEN, POTENTIAL CATALYSTS FOR AFGHAN TRA NS-
FORMATION, MAKING CONTACT WITH A CANADIAN FEMALE SOLDIER. 
IS THIS THE HOPE FOR THE FUTURE?

Specifi c actions that can be undertaken by military actors wanting to oper-
ate in a gender-aware mode include:

• When considering any community development initiative ask 
whether both men and women are involved in the planning and 
operation of the project, and do whatever possible to get women’s 
views and active participation in the initiative.

• Ask community contacts how a planned initiative will diff erential-
ly eff ect men and women, boys and girls, and encourage them to 
get disaggregated impact data wherever possible – simply asking 
the question and gathering the data promotes awareness of gender 
equity in the community.

• Wherever possible demonstrate gender equity in operations, for 
example as shown in the above photo of a female Canadian soldier 
talking with Afghan women.
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• Create opportunities for the women in an area of operation (AO) 
to express their views to external agents and to their local leader-
ship so their opinions and suggestions can be incorporated in the 
design of any intervention.   

Additional resources may be available from host country agencies and 
development organizations working in the AO. Gender equity is a major 
theme in development in most parts of the world, and it is likely there are 
a number of government organizations and NGOs working in the fi eld 
wherever there are peace and security operations. Many are likely to have 
connections with formal and informal women’s groups in areas where the 
military operates. Most will welcome being sought out by military actors 
seeking information on ways to support their eff orts and will provide rel-
evant information on gender equity issues and strategies in the AO that the 
military can include in the development dimension of its operations. 

Conclusion
Th is chapter has summarized a few of the major themes and issues in inter-
national development to provide a general overview of this large, complex 
and sometimes contradictory area of practice.  What actually happens in 
the fi eld is usually shaped by the personalities of the people involved and 
the frameworks of the projects and organizations that are active in the area; 
these can vary signifi cantly from one agency or region to another.  Most 
will refl ect some version of the major elements highlighted here.  

Further information on how development is actually done is described in 
Chapters 4 and 5, which summarize the main features of capacity develop-
ment and describe other intervention strategies and methods.  
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CHAPTER 2

Background and Context

Origins And Description Of 3D Or Th e 
“Whole of Government” Approach 
Th e “Whole of Government” approach is a recent example of various 
forms of civilian-military collaboration with a long history that includes 
the Marshall Plan in Europe and the reconstruction of Japan following 
WWII. Th ese were essentially development operations that involved con-
siderable civilian and military cooperation and were carefully designed to 
meet social, political and military objectives – to build viable and sustain-
able democratic capitalist states and reduce the likelihood that Germany 
and Japan would return to conditions that could result in further war.  

Th ere was a reduction in civilian-military collaboration during the decades 
of the Cold War, with the exception of counter-insurgency campaigns in 
countries such as Malaya, Oman and Vietnam. Field Marshal Sir Gerald 
Templer, who led the British response to the Malayan emergency of 1948-
1960, coined the famous phrase ‘hearts and minds’, and expressed his view 
on the nature of counter-insurgency operations like this: “...the shooting 
side of the business is only 25 per cent of the trouble and the other 75 per 
cent lies in gett ing the people of this country behind us.”19

Development activity focuses on that “other 75 per cent”. 

Most of the agencies providing international development assistance es-
tablished their roots in reconstruction during the postwar era as well as in 
the preceding colonial period.  Th at colonial legacy continues to exert its 
infl uence: as noted earlier, development is seen as benefi cial and fostering 
emancipation and self-reliance and at the same time as an extension of col-
onialism, with major agencies such as the WB, USAID and UNDP as the 
new agents of western imperialism. Th is is a major theme in the critique 
of what has been called Aid Incorporated and is a factor in the thinking 
of many of the leaders of host country systems that are the focus of most 
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stabilization and development eff orts. Th ey welcome international assist-
ance and know they are dependent on these powerful entities for resources 
to increase the capacity of their systems to serve their people.  

A full exploration of this complex and contentious issue is beyond the 
scope of this monograph – it is suffi  cient to note that in addition to the pre-
dominantly benevolent and altruistic intent there is a directive, value-laden 
and control-oriented dimension in the eff orts of the military and most de-
velopment actors who are working in Afghanistan and other similar fragile 
states, and that offi  cials in these countries are well aware of this dynamic. 

Canada’s 3D or “Whole of Government” approach is rooted in this rich 
and complex history, the more recent versions of which have emerged since 
2000.  Th e term ‘3D’ originated within the Department of Foreign Aff airs 
and International Trade (DFAIT) in the fall of 2002 when it appeared in 
an offi  cial document related to International Security Policy. It entered 
into popular usage in the department within the 2003/04 period and be-
came a more common part of offi  cial government discourse in the period 
following the release of Canada’s International Policy Statement in 2005. 
In July of 2005, CIDA was invited by the military to assign a development 
worker to be part of the fi rst deployment of the Canadian Forces’ SAT 
in Kabul (described in the next chapter). I was hired by CIDA to be the 
capacity development specialist on that team for a year beginning in Sep-
tember 2005, as an experiment in fi eld-level coordination of development 
and military resources to foster stability and security in a fragile state.

Canada is not the only country that has seen a need for bett er coordina-
tion of development, diplomacy and military eff orts in its international de-
velopment, peace and security activities. Th e United Kingdom (UK) is one 
of several countries that have also been moving forward in this area, as indi-
cated to me by a former military att aché to the British High Commission:

Around 2000, a small experiment was started in UK government, 
allocating a special funding pool to be managed jointly by the De-
partment for International Development (DFID), the Ministry 
of Defense (MOD) and the Foreign Ministry. Th e idea was that 
the three would agree what proportion of military support and 
aid was appropriate to a situation: they would then allocate funds 
accordingly. Th ose involved seemed to think it worked; where 
the program is today, I don’t know.
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Some bright spark invented the term 3D to explain the approach 
– from which has grown the proliferation in use and interpreta-
tion that we see around today! (I claim personal responsibility for 
introducing the term to Canada).20 

Australia has instituted a “Whole of Government” approach in its inter-
national development eff orts. An example is their Regional Assistance Mis-
sion to Solomon Islands (RA MSI) project. Th eir contribution to RA MSI 
was a “Whole of Government” initiative that involved a broad range of 
Australian Government expertise, including deployment of certain agency 
offi  cials to Solomon Islands. Th ese agencies included the Australia Federal 
Police (AFP), the Treasury, the Australian Offi  ce of Financial Manage-
ment, Department of Finance and Administration (DOFA), and Austral-
ian Customs Service (ACS). 

Both the UK and the US have long had DEVADs working at various lev-
els in Afghanistan, as have most of the other nations’ PRTs in the country.  
While the extent of integration varies (most development personnel are 
adjuncts to military-led activity) this is an indication that development-
military collaboration is seen as key to the success of the North Atlantic 
Treaty Organization (NATO)-led mission.

What Exactly Is “Whole of Government”?
A variety of terms have been used to describe the collaboration or integra-
tion of the eff orts of several government departments in a more coherent 
multi-party intervention in a foreign country.  Th e current discourse in 
Canada began with 3D (Diplomacy, Defence and Development), then 
added a “T” (3D+T) to denote the powerful role of trade and the pri-
vate sector in improving conditions in a country. Aft er the 2006 election 
and the change in government, the terminology shift ed from 3D (which 
was seen as a concept linked to the defeated Liberal party) to “Whole of 
Government”.  

Although the literature continues to use 3D to mean essentially the same 
thing, the broader term more accurately describes Canada’s international 
eff orts which in Afghanistan, at one time or another, have included per-
sonnel from the military, the Royal Canadian Mounted Police (RCMP), 
the Department of Justice, Elections Canada, Corrections Canada and 
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a number of other ministries supporting a variety of counterparts in the 
host country’s systems. Some work relatively independently on specifi c 
projects, while others engage in more collaborative activities that call for 
an integrated approach in projects that combine expertise from several 
disciplines.  

For example, in early 2007 the Canadian operations in Kandahar had 
personnel from CIDA, DFAIT, the RCMP and occasionally from other 
government departments working individually and/or together with the 
military to strengthen governance and improve conditions in the region. 
Th e overall Canadian eff ort in the region was coordinated by the military 
commander who provided a venue and conducted regular meetings where 
all actors shared information on their activities and requirements. In some 
cases staff s of other departments were led by the military commander, 
while in others they worked relatively independently, keeping each other 
and the commander informed of their work so coordination and security 
issues could be properly addressed. Th is is what “Whole of Government” 
was in Kandahar in early 2007; however, this tactical-level confi guration 
can expect to change over time due to rotation of personnel and the need to 
adjust to new circumstances in the AO. Another “Whole of Government” 
initiative in Afghanistan, the SAT-A based in Kabul, was a quite diff erent 
operation. Team members were providing a variety of inputs to increase 
the capacity of a broad range of Government of Afghanistan operations – 
this is described in the next chapter. 

Just as “Whole of Government” encompasses a broad range of resour-
ces and skills that can be provided by Canada to a country (the “supply” 
side), helping with the reconstruction of a fragile post-confl ict state is a 
full-spectrum capacity development operation with requests for assistance 
likely to come from a range of organizations with an array of needs (the 
“demand” side). Opportunities to be of service are everywhere and are 
of massive scope. Strengthening the education sector is a good example: 
it requires curriculum design, teacher training, production of materials, 
administration skills, construction and facilities maintenance, community 
participation, and more, and it needs these at four levels (primary, second-
ary, post-secondary and technical). Th e justice and security sectors are at 
least as complex, as is the health sector. Th e private sector provides most of 
the employment and produces the consumer goods the population needs. 
Transportation, energy, construction, agriculture and communications are 



33

WARRIORS AND NATION BUILDERS:
DEVELOPMENT AND THE MILITARY IN AFGHANISTAN

C
H

A
P

T
E

R
 2

essential. In a viable state the institutions of civil society have a major role 
to play, as do other agencies outside of government such as religious and 
cultural organizations and the foundation of the whole thing, the institu-
tion of the family. Parliament or its equivalent is of course a major and com-
plex component of the system. Men and women need to fully participate 
in all these sectors. Th e list goes on and on. A well-functioning society has 
adequate capacity in all these and other areas, and each is a potential point 
for development assistance. While a country like Canada wants to make its 
inputs where they can make the most diff erence, it has to be strategic and 
selective to achieve optimum results. Th ere are limits to what “Whole of 
Government” can actually do, and there is considerable confusion about 
what the term actually means.  

In operationalizing “Whole of Government” there is no doubt that inter-
agency collaboration is required and that, where it is appropriate, activ-
ities of Canadian personnel should be aligned around common objectives 
and operate in a coherent manner. Using military terms, this coherence is 
required at all three levels: strategic, operational and tactical. While most 
collaboration is taking place at the tactical level and there is considerable 
discussion at senior levels of government ministries (regular meetings at 
the ADM level in Ott awa), the strategic and operational levels need greater 
defi nition and the CF requires relevant doctrine that provides a framework 
for military and other actors working in fragile states. It is likely to be a 
challenge for the military to develop this doctrine, partly because there 
is lack of clarity around what 3D or “Whole of Government” actually is, 
whether it is an approach, a strategy or a management tool, or possibly 
something else:

Th e few academics who have att empted to analyze 3D security 
come from various disciplines and employ diff erent methodolo-
gies. Th e confusion this results in leads to a variety of social scien-
tifi c opinions, but litt le strategic analysis. For example, in a recent 
article, 3D security is presented simultaneously as a strategy and 
an approach. “Th e ‘3D’ approach is a comprehensive strategy 
by the Canadian government to coordinate departmental and 
agency cooperation of its foreign policy.” Th e same document 
argues, not much later, that 3D security can best be understood 
as a management tool for foreign policy. Th is somewhat careless 
use of language is an example of the confusion of how to interpret 
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the 3D construct. Indeed, if 3D security is simultaneously an ap-
proach, a strategy and a management tool, then what exactly is it, 
how can it be used, and what is it not?21    

Achieving clarity is diffi  cult for a number of reasons, not least of which is 
the sheer complexity of what is (or can be) involved. In the section titled, 
“An Agenda for the Next Prime Minister” the North-South Institute’s 2004 
paper called for a more integrated and focused approach in Canada’s global 
development eff orts, and identifi ed a number of the many entities that are 
active on the international stage. It also noted several important limitations 
in using the MDGs as a framework for development programming:

Policy Framework. To be eff ective, Canada’s policy on international 
development must henceforth be interdepartmental in scope and 
execution. No longer can “development” be the exclusive domain 
of CIDA. Neither are the Departments of Foreign Aff airs and 
International Trade, Finance, Agriculture, Health, Environment, 
Human Resources Development, Natural Resources, Industry 
Canada, and Defence the only ones involved with developing 
countries. Many other departments and agencies, such as Export 
Development Canada, the Wheat Board, and the Canadian Com-
mercial Corporation, to name a few, also have responsibilities 
and mandates in the developing world. Moreover, in two crucial 
sectors – education and health – the provincial governments have 
lead responsibility, not the federal government. Th e involvement 
of all these departments and agencies, at both the federal and 
provincial level, in development activities may mean that Can-
ada’s overall ODA [Offi  cial Development Assistance] eff ort is 
underestimated by the offi  cial fi gures. 

It is crucial that Canada’s next Prime Minister bring all these de-
partments and agencies, including the provincial governments, 
under a single and coherent national development policy umbrel-
la. Th is will not happen without strong and clear direction from 
the Prime Minister as head of government; the natural tendency 
is for Departments and Agencies to pursue their own distinct 
mandates, whether or not they support what they perceive as the 
specifi c objectives of others. 
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Not only will the Prime Minister have to exercise leadership to 
ensure policy coherence. It is equally crucial that development 
policy is coherent around a clear objective, or set of objectives, 
related to the needs of developing countries fi rst and foremost. 
Th at is precisely why, in its recent study, Th e North-South Insti-
tute framed the issue in terms of “Poverty and Policy Coherence.” 
In other words, since poverty reduction and its eventual eradica-
tion are the overarching objectives of development, the policies 
and programs of all departments, agencies and organizations 
dealing with developing countries must cohere around these 
central objectives (rather than Canada’s commercial or political 
interests and objectives).

Th e Millennium Development Goals, endorsed by world lead-
ers and most international organizations, now provide a more 
comprehensive, time-bound set of objectives and targets around 
which to organize a coherent development policy. Th e fi rst 
goal, for example, calls for reducing by half the proportion of 
people living in poverty (i.e. less than one dollar a day income-
equivalent) by the year 2015. In Canada, the MDGs are certainly 
integral to CIDA’s current policy framework. However, they 
should also form part of the policy and operational mandate of 
other departments or agencies with programs in or dealings (for 
example, through the Canadian private sector) with developing 
countries. Th e eighth goal, in particular, calls upon developed 
countries to form partnerships with developing countries, through 
the trade and fi nancial system, debt relief, and co-operation with 
the private sector.

While the MDGs provide a framework under which a coherent 
development policy can be organized, it is important to recog-
nize they fall short in certain respects. For example, there is no 
reference to the need to resolve and prevent confl icts, which are 
widespread in much of Africa and elsewhere (e.g. Colombia and 
Sri Lanka) and gravely undermine the possibility of achieving the 
MDGs. Th ere is also no reference to the importance of basic hu-
man rights and freedoms, which a number of experts, including 
Amartya Sen…, consider fundamental to any holistic notion of 
development. Th erefore, if it adopts the MDGs as an organizing 
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framework for a coherent, interdepartmental development policy, 
Canada should integrate into that framework other elements, 
such as confl ict resolution and prevention, and the protection 
and strengthening of fundamental human rights and freedoms. 
Other principles stressed in this paper should also inform this 
policy framework – including the twin principles of supporting 
diversity and ownership in the development strategies and policies 
that developing countries choose to adopt.

To achieve policy coherence around the MDGs, involving the 
full spectrum of federal departments and agencies, will require 
unambiguous commitment from the Prime Minister, as head of 
government, and will require embodying this commitment in 
a legislative mandate and organizational machinery, to ensure 
consistent follow-through by departments, agencies and offi  cials. 
Th e North-South Institute recommended in its study, “Poverty 
and Policy Coherence,” initiating the process with a White Paper, 
which could serve as a vehicle to re-energize public engagement 
on international development in Canada, which is imperative. 
Th e Prime Minister and the Government as a whole must com-
municate to the Canadian public their vision and inject a sense 
of passion and urgency to their commitment, and obtain public 
buy-in. Subsequently, legislation could give statutory authority to 
the government’s new policy framework and create the organiza-
tional machinery to implement and monitor it. 

Th e approach suggested here has at least two precedents in Eur-
ope – the U.K., under the Blair Government, which released two 
White Papers pointing toward greater policy coherence…, and 
Sweden, which has introduced legislation. It would be useful, if 
Canada were to adopt a similar course, to take stock of achieve-
ments and shortcomings in those and other countries. 

Organizational Machinery. Th ere are a number of ways in which 
organizational machinery could be confi gured to ensure that the 
new policy framework is implemented. We recommend a Cabinet 
Committ ee on international development (or at least a subcom-
mitt ee of the Foreign Aff airs and Defence Committ ee) chaired 
by the International Cooperation Minister and comprising key 
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Ministers whose responsibilities involve extensive dealings with 
developing countries. A parallel recommendation is interdepart-
mental coordination on country strategies, so that at a minimum, 
Departments and Agencies would exchange information on their 
activities and programs in developing countries to strengthen 
synergies around the policy framework, and remedy inconsisten-
cies or confl icts. More ambitiously, coordination could aim at a 
unifi ed set of country strategies in which the roles and interrela-
tionships of various departments and agencies in particular coun-
tries could be spelled out, in the context of the overarching policy 
framework. Th e process of coordination and consultation should, 
as much as possible, engage civil society and private sector actors 
in Canada and developing countries, along with governments in 
those countries.22

Th is lengthy excerpt serves to illustrate some of the complexities of inter-
national development and the challenges involved in achieving more co-
herence in Canada’s many activities in the world. “Whole of Government” 
can involve all of this, or only a part of the many items on the list. Although 
the government has moved in the direction suggested by the North-South 
Institute, the level of coherence suggested in their paper has not been 
achieved.

Th is level of integration is unlikely to become a reality, and Canada will 
have to content itself with much less policy coherence than the North-
South Institute is proposing and proceed without a comprehensive legis-
lative framework and detailed plan. Th e prevailing level of political will, 
operational constraints and bureaucratic inertia are likely to produce a 
more diff use form of institutional networking that will require the ability 
to fi gure out what is needed in a given situation and decide what actions to 
take to meet the goals of the mission at any particular point in time.

Ideally, the concept of integration should be applied at all levels of an 
intervention, from the policy formulation and conceptual phase through 
all steps to the application of Canadian resources and expertise in the fi eld. 
Th e concept implies that personnel at all levels of CIDA, DND and Foreign 
Aff airs staff  (and possibly members of other agencies) should form col-
laborative units at the strategic, operational and tactical levels that enable 
their diverse contributions to be fully expressed and merged into a single 
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integrated output. Whether this seamless multi-level collaboration is prac-
tical is open to question – it might well be that representatives of these 
various agencies work in an integrated fashion at some levels, while they 
operate in parallel or sequential modes in others. Th is is not new: distribu-
tion of humanitarian assistance has long been part of military operations, 
and in some peace-building initiatives such as the Balkans, CIDA’s develop-
ment initiatives may have been collaboratively planned but the allocation 
of development resources was done primarily by military personnel who 
had direct access to the communities.  

Th is calls for a fl exible operational framework that can adapt to condi-
tions in any particular situation and design interventions that suit rapidly 
changing and unpredictable circumstances. Although high-level goals 
might be clearly defi ned, the steps required to reach them may not be as 
evident and it is likely that an exploratory strategy of “management by 
groping along” will prevail. Th is strategy is described as follows: 

An excellent manager has a very good sense of the objectives 
but lacks a precise idea about how to realize them. Neverthe-
less, the manager does possess some ideas – some deduced from 
theory, some adapted from past experiences, some based strictly 
on hunches – about how to achieve their goals. Unfortunately, 
neither the general theories nor the specifi c techniques in any 
manager’s repertoire are derived from situations precisely like 
the current one. From the numerous “lessons” that the manager 
has learned from the past, they must not only choose those that 
appear to be the most appropriate, but they must also adapt them 
to the unique characteristics of the new task they face.

Th us, despite years of experience and study, even the best man-
ager must grope along. Th ey test diff erent ideas and gauge their 
results. Th en they try diff erent combinations and permutations 
of the more productive ideas.  Rather than develop a detailed 
strategy to be followed unswervingly, a good manager establishes 
a specifi c direction – a very clear objective – and then gropes his/
her way towards it. He/she knows where he/she are trying to go 
but is not sure how to get there. So he/she tries numerous things. 
Some work, some do not. Some are partially productive and are 
modifi ed to see if they can be improved. Finally, what works best 
takes hold. Th at is “Management by Groping Along.”23
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Th e situation is made even more complex and diffi  cult to address in a policy 
framework by the realization that a “Whole of Government” approach in 
peace and security missions can apply to a range of situations that may or 
may not be in the midst of overt confl ict. As Willemijn Keizer postulates:

It is important to realize that 3D security does not constrain itself 
to periods of overt violent confl ict. Rather, it requires integrated 
programs in pre-confl ict, confl ict, and post-confl ict situations, 
resulting in a shift  in emphasis between the Ds. In the fi rst case, 
the focus will likely be on development and diplomatic eff orts to 
prevent confl ict. In the second, the focus will mainly be on ending 
the confl ict through military and diplomatic means, combined 
with humanitarian aid. In the third, the focus will be on recover-
ing from the confl ict through the co-operation of military and 
development eff orts. Th us, traditional state security institutions 
(like the armed forces) will continue to play a key role under a 
3D paradigm. However, they will need to co-operate, coordinate, 
and at times, integrate with other instruments of power under the 
direction of Canadian civil authority. Separating various govern-
mental agencies has proved to be an ineff ective and ineffi  cient 
response to today’s threats. 

A 3D approach internationally and “Whole of Government” 
abroad, demand a fully integrated and unifi ed eff ort on the part of 
all the instruments of contemporary national power. An approach 
that only employs the military in order to ensure that ‘peace 
breaks out’ is no longer suffi  cient, as confl ict actors are frequently 
not under the command of a state-structure. Simply put, military 
victory in contemporary confl icts, if this even can be achieved, 
has litt le value. Rather, confl icts revolve around societal, political, 
ethnic and cultural tensions that need to be resolved. Success 
therefore cannot be a matt er of the military alone, but needs a 
diff erent framework, with diff erent benchmarks, diff erent values 
and diff erent approaches.

[Achieving] the goal of integration requires not only rigorous 
conceptual analysis on the part of each agency; it also demands 
an organizational structure to implement the idea. Th us, bureau-
cratic support, integrated policy development and coordination 
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are of key importance if 3D security is to succeed. Moreover, as 
Canada is unlikely to intervene in a confl ict without the help of 
other states, it also requires operational support internationally. 
Th at is, to succeed in practice, 3D must shift  from a “Whole of 
Government” approach to a “Whole of Alliance Approach”. 24  

It is noteworthy that while Canada is experiencing diffi  culty in achieving a 
strategy for coherence and integration in its international eff orts, the com-
prehensive government-wide plans or PRSPs – described earlier – which 
are required of countries by the IMF and the WB before development as-
sistance can be distributed, expect fragile recovering post-confl ict countries 
to demonstrate even higher levels of goal congruence and coordination in 
their government operations than are found in most donor countries’ do-
mestic administrative systems. It is doubtful that even our country’s small-
est province, Prince Edward Island, has a comprehensive development 
plan similar to that in the I-ANDS or the PRSPs of other countries that 
are receiving international development assistance. Th is matt er is rarely 
discussed among development agencies.

Th ese challenges raise the question of how much planning, integration 
and coordination it is reasonable to expect on either side of the developer-
developee relationship. Are we asking too much? If so, what is reasonable, 
or at best what is suffi  cient to do what is needed, and how should this be 
done? What implications do these questions have for 3D or “Whole of 
Government” missions? Th ese are diffi  cult and as yet unresolved issues.

Th ese questions and many more are all part of the reality of implementing 
a “Whole of Government” approach in development-military collabora-
tion to help strengthen fragile post-confl ict states. Whatever doctrine is 
developed to guide strategic, operational and tactical activity in these 
contexts must recognize the diffi  culties in att empting to be fully compre-
hensive and integrated in these eff orts and provide a framework in which 
intelligent and mission-driven, process-based “groping along” leads to high 
quality results.

Th e next chapter describes the origins and early activities of the SAT-A, an 
excellent example of intelligent groping along with the framework of a gen-
eral objective: helping strengthen the Karzai government in Afghanistan.
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CHAPTER 3

Strategic Advisory Team 
In Afghanistan 

Introduction
One of the fi rst deployments under Canada’s 3D or “Whole of Govern-
ment” approach was the SAT-A. Th is section begins with a description of 
its origins and a summary of the team’s main activities in 2005-2006, fol-
lowed by a description of my work while on the team, a few comments on 
SAT’s second and third Rotos and on the planning process used to guide 
SAT, and ends with a few concerns about how SAT was operating. 

Origins Of SAT-A 
When General (Gen) Rick Hillier was commander of NATO’s Inter-
national Security Assistance Force (ISAF) in Kabul in 2003, he became 
acutely aware of the Afghan government’s inadequate planning capacity 
and saw this defi cit as having serious security implications. According to 
Col Capstick, while Afghanistan had visionary leadership, the machinery 
of government and the civil service had been crippled by three decades 
of confl ict. Taking steps to remedy the situation, Gen Hillier provided 
military planners to assist the Afghan Minister of Finance in the creation 
of a long-term framework for development and the fi rst post-Taliban na-
tional budget. Th is work was greatly appreciated by senior Afghan offi  cials 
including the President.  Unfortunately, Hillier’s replacement at ISAF HQ 
did not see it as a priority and the military’s planning support to the central 
agencies of the Afghan government stopped in 2004.  

Th e termination of support at the end of the tour of duty is an example of 
an inability to ensure the continuation of an eff ective operation from one 
leader to the next, a characteristic of military operations that does not lend 
itself to sustainable development. Th e way SAT operated helped to counter 
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(but does not eliminate) this all too common problem in civilian-military 
operations in supporting the recovery of failed states.

When General Hillier visited Kabul as Chief of the Defence Staff  in the 
spring of 2005, he was asked by President Karzai to provide another group 
of planners similar to those that had helped his government in 2003-2004, 
and the General committ ed to having a team in place that autumn. On his 
return to Canada he asked Col Mike Capstick to assemble a team and go to 
Kabul to help President Karzai build a democratic and stable government. 
In August, 2006, Col Capstick described the process as follows: 

In June 2005, I was tasked by the Chief of the Defence Staff  to 
setup and deploy a “Strategic Advisory Team” to Afghanistan to 
assist the Government of the Islamic Republic of Afghanistan. In 
his usual “mission command” style, General Hillier told me to 
get to Kabul, conduct the doctrinal mission reconnaissance and 
speak with the Canadian Ambassador to determine the needs. 
Th e team would consist of around a dozen people and we would 
work for the Government. A unique mission – to say the least!25 

As this initial direction was being given, links with DFAIT and CIDA were 
being pursued in an eff ort to make this an integrated multi-agency initia-
tive. Securing representation from the latt er and aligning eff orts with the 
former, however, presented some challenges to Col Capstick, and mount-
ing such a team for the fi rst time proved to be a signifi cant test that required 
fl exibility and patience with regards to the intricacies of departmental and 
intra-governmental politics. As part of this process, I was contacted by 
CIDA in August and travelled to Afghanistan with members of the group 
in mid-September 2005 – there was no member from DFAIT on the team. 
Ultimately, the ability of the DND to fi eld elements on short notice en-
abled the team to be assembled and eventually deploy as directed. Th e 
group began working in Kabul within a few days of our arrival.

Th e team’s purpose was consistent with international and national concerns 
about global threats associated with fragile and failed states as established 
by the UN Security Council in 1992, which concluded that:

Failed, failing, and rogue states are havens for international crim-
inals and terrorists, and although international norms of state 
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sovereignty prohibit intervention by one state in the domestic 
aff airs of another, the international community can no longer 
ignore these internal confl icts.26

In light of that danger, the Government of Canada mandated DND, in the 
Defence Policy Statement, to maintain combat-capable Canadian forces 
focused on the challenge of restoring peace and stability to failed and fra-
gile states. In his Master’s thesis on this topic, Major Michel-Henri St-Louis 
makes a direct link between SAT and this DND policy:

In today’s and tomorrow’s security environment, this paper sug-
gests that the department will need to add the capabilities that 
SAT brings in order to respond to this mandated focus. If it is 
accepted that state building is and will continue to be at the cen-
ter of Canada’s international interventions, then a capability spe-
cifi cally involved in enabling good governance would facilitate 
strategic success.27

SAT-A Roto 0 Membership And Sample 
Activities
Major St-Louis describes the fi rst SAT as follows:

Th e original SAT was made up of fi ft een members. Twelve were 
military, two were civilian public servants of DND and one was 
a co-operant from the CIDA. Th e military members were a mix 
from the three components air-naval-land, as well as regular and 
reserves. One of the public servants was an operational research 
scientist, whereas the other was a strategic planner from the cen-
tral staff .28

One of the military members was a strategic communications specialist; 
the others were planners or support personnel. Most members were on 
one-year assignments, although there were a number of personnel changes 
throughout the year, most signifi cantly at the six-month point when sev-
eral members ended their tour and were replaced. Handovers were done 
in a manner that maintained continuity with the Afghans with whom SAT 
had begun establishing relationships during the previous months. Th ese 
handovers were not carried beyond the term of Roto 0 – apart from sharing 
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reports there seemed to be no structured way to maintain continuity with 
the arrival of the next team. Th is will be discussed further in the section on 
issues and concerns about SAT later in this chapter.

As SAT made contacts with Afghan government offi  cials (a key process 
described in greater detail below) work got underway. Small teams and in-
dividuals were assigned to engage with various parts of the Afghan govern-
ment and the donor community as suitable opportunities were developed.  
Brief and partial summaries of these activities follow to provide a general 
indication of the work done by members of SAT.

Support for the Afghan National Development Strategy

On his arrival in Kabul Col Capstick met with Canadian Ambassador Chris 
Alexander and CIDA’s Head of Aid, Nipa Banerjee, two seasoned and 
well-respected offi  cials who introduced him to a number of key offi  cers in 
the Afghan government. One such meeting was with the President’s chief 
fi nancial advisor who was responsible for the team preparing the govern-
ment’s strategic plan, or PRSP.  He was eager to receive SAT’s support for 
this eff ort. Th is early entry into the government system made it possible 
for one three-member team of planners to immediately begin working 
with the group preparing the ANDS, mainly by providing support for the 
operations of the offi  ce and helping to categorize and organize the array of 
information received from across the government.  

Th is support was instrumental in helping the Afghan government present 
the I-ANDS at a major donor’s meeting in London in January 2006, and 
secure ratifi cation of the Afghanistan Compact, a UN-sanctioned plan for 
global support for security and other measures to strengthen the Afghan 
government. Later in 2006, the team working with the I-ANDS helped 
Afghan offi  cials bring this framework to the att ention of ISAF, the US’s En-
during Freedom leadership and the PRTs, and these government planning 
documents subsequently began to act as an organizing framework for the 
eff orts of most major military and development agencies in the country.

Assisting with donor coordination

Donor coordination is one of the major challenges in international de-
velopment assistance, and in most countries in which the aid community is 
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active the various agencies att empt to institute some form of coordinating 
mechanism. Th is is consistent with the Paris Declaration described earlier, 
and the senior UN representative in the country oft en takes a lead in this 
eff ort.  In this case Canada’s Head of Aid, Ms. Banerjee, had been requested 
by the donor community to help coordinate their eff orts – a diffi  cult task. 
Early in SAT’s work a small team was assigned to assist her with this chal-
lenge, mainly by helping defi ne the purpose of the process, proposing a 
structure and indicating possible lines of action for the group’s considera-
tion. Th ese eff orts met with limited success due to a number of factors, one 
of which was the signifi cant diff erence between the relatively orderly chain 
of command and planning process to which the military is accustomed and 
the diverse culture(s) and much fuzzier decision-making systems of the 
various actors in the donor and diplomatic organizations. SAT members 
found it a frustrating exercise and ultimately sought other places to apply 
their skills.

Support for the Civil Service Commission and public 
sector reform 

As SAT began its operations the Afghan government was in the early stages 
of a major public sector reform process that needed a great deal of help. 
With some 300,000 public servants – a fi gure which included teachers and 
health system workers but not the security and military sectors – and 30 
years of war and neglect, strengthening the public sector was a major focus 
of many development agencies including UNDP and the WB.  

In early October 2005, I was invited to accompany one of the Canadian 
embassy’s CIDA offi  cers to a meeting where a draft  of the government’s 
fi rst Training and Development Strategy was presented to the donor com-
munity for review and comment. My suggestions for improvement of the 
strategy resulted in an invitation to work with the Director of the Training 
and Development Department (TDD) in the Independent Administrative 
Reform and Civil Service Commission (IARCSC).  Th is became the focus 
of my work for the rest of my term with SAT, which will be summarized 
below. I provided a similar commentary on the Public Administration 
Reform (PAR) strategy, which was well received by the head of that unit 
of IARCSC. By the end of October this work had opened the door for 
other members of the team to become engaged in supporting the Com-
mission and its public sector reform process. In early November, a second 
3-member SAT planning team began working with the upper levels of the 
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IARCSC. Over the next two months, the team became progressively more 
engaged in providing strategic planning and organizational development 
support for several IARCSC units and helped the Commission strengthen 
its operations. Th is work consisted mainly of helping Afghan counterparts 
clarify objectives and develop work plans, improve their management and 
planning skills; identifying and bridging gaps in inter-unit coordination; 
increasing the capacity of the Monitoring and Evaluation (M&E) unit; 
helping with gender-related programming; and contributing to an overall 
plan to strengthen IARCSC’s internal functions and thus improve its servi-
ces to the rest of the government. 

One of the reasons the Chairman of IARCSC permitt ed his unit managers 
to begin receiving support from SAT was that the team was a Canadian 
eff ort and he considered Canadians acceptable to work with “because they 
had no agenda”.29 Th is is interesting in light of the fact (as noted earlier) 
that many recipients of international aid see most donor agencies such 
as USAID, UNDP and the WB as neo-colonial agents of a new form of 
imperialism and they are regarded with some suspicion by host country 
offi  cials who depend on their support.  Apparently Canada has not been 
tarred with that same brush.

SAT members also worked with Technical Advisors (TAs) of other agen-
cies such as the British Council and the WB who were also supporting 
public sector reform.  More will be said about this below.  

One of the team’s main points of contact with IARCSC was the offi  ce 
of the Special Advisor to the Commissioner, a capable but overworked 
woman with considerable energy and enthusiasm but with essentially no 
line authority. Over several months this lack of line authority, coupled with 
internal confl icts and a reluctance by the Commissioner to make politically 
unpopular decisions that would increase the Commission’s eff ectiveness, 
contributed to a sense among team members that they were not making as 
much of a contribution to improving the government as they would have 
liked and in June 2006, they began looking for more fertile ground in which 
to work.  Th ey felt the Commission was not moving forward as quickly as 
it could, and they wanted to apply their skills where they could see more 
results from their eff orts.

Th is more fertile ground was found in other parts of the government, 
including the Ministry of Rural Rehabilitation and Development (MRRD)– 
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described below – and over a two-month period in mid-2006 most of the 
team’s members shift ed their focus to that key ministry.  Th e strategic role 
of IARCSC was considered important enough to merit an ongoing pres-
ence, however, and one team member was kept in place supporting the 
Special Advisor’s offi  ce.  Th is support (which took the form of acting as 
her Chief of Staff  or Executive Assistant) continued over the term of Roto 
0 and was carried forward into Roto 1 aft er our replacements arrived in 
August 2006.

Strengthening strategic communications 
in government   
It was clear to SAT and to many in the diplomatic and donor commun-
ities as well as within the Afghan civil service that the government did not 
have an eff ective public communications system, with the result that the 
population was not receiving suffi  cient accurate information about the 
government’s plans and its achievements. Th is had a negative eff ect on 
public opinion and the credibility of the Karzai government. Th e strategic 
importance of good public communications in a counter-insurgency was 
evident to all major actors and it was also a concern that the insurgents 
seemed to be making bett er use of this “weapon” than the government or 
the international community.  

One of a number of examples of inadequate communication was linked to 
news (in 2005) about much-anticipated increases in public service pay lev-
els, part of public sector reform. When the raises fi nally did come through 
they were a tiny fraction of what the public servants had anticipated, re-
sulting in angry demonstrations outside several government buildings. 
Th is public anger and loss of credibility were mainly because the govern-
ment did not have an eff ective public communications mechanism and the 
few communications units that were in existence were poorly supported 
and understaff ed.

SAT’s strategic communications specialist began addressing this challenge 
at the outset of the mission, and over the following months succeeded in 
establishing relationships with a number of communications units within 
the government and in the network of donor agencies, particularly with 
those in the UN system. He helped several of the government’s units 
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develop communications strategies and worked with their personnel to 
increase the eff ectiveness of their operations. He also helped establish an 
informal network of communications specialists in the donor and diplo-
matic agencies, and shared information on the ANDS with the members 
of this network so their eff orts could be consistent with the country’s de-
velopment strategy. His work also addressed the military’s domestic Can-
adian communications needs, and he had a role in organizing several visits 
to Canada of high-level Afghans who were in a position to accurately and 
persuasively inform the public on the situation in Afghanistan. In addition, 
he increased the scope and eff ectiveness of SAT’s strategic planners: his 
linkages with communications specialists in a number of ministries helped 
open doors for other members of SAT to provide planning and capacity 
development services in at least two other areas of the government: the 
MRRD and the Centre of Government, the offi  ce of the President’s Chief 
of Staff .  Th is resulted in the team gaining access to these two signifi cant 
parts of the government system (summary descriptions follow).

Support for Minister of Rural Rehabilitation and 
Development’s offi  ce

Aft er establishing a good relationship with the newly-appointed Minister of 
Rural Rehabilitation and Development – a process which is described later 
in the section on intervention strategy and methods – SAT personnel were 
invited to move into a space near the Minister’s offi  ce and begin provid-
ing strategic planning services to the ministry’s senior management group. 
Considerable work had been done developing a high-level plan covering 
most of MRRD’s many operations and SAT was able to quickly become 
engaged in helping implement this plan in various parts of the ministry.

Th e team made major contributions to MRRD’s planning process, begin-
ning late in the term of the fi rst SAT group. Th is was continued by our 
replacements aft er our departure in August 2006. Th e second team’s CIDA 
development specialist spent much of his time with this team, focusing his 
energies on helping with a variety of projects in the ministry. 

Support to Centre of Government

As a result of initial contacts made by SAT’s strategic communications spe-
cialist in mid-2006, two members of the team were invited to work with 
the Chief of Staff  of the Offi  ce of the President. Although the offi  ce had 
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been operating for some time and was receiving assistance from other TAs, 
there were ongoing challenges in managing the fl ow of information and 
in establishing clear delegation and decision-making processes. Our mem-
bers helped the staff  analyze their operations and identify areas that could 
be strengthened, and provided several examples of centre of government 
administrative structures for their consideration. Receiving an invitation 
to assist in this manner was an indication of the high level of credibility and 
trust established by SAT-A personnel in the relatively short time the team 
had been in the fi eld.

Analysis and research

SAT’s operational research scientist produced a number of pertinent stud-
ies and reports over the term of the project. Th ese included an analysis of 
the National Assembly and Provincial Council elections held in September 
2005, and preparing a draft  document that helped lend order to the donor 
and diplomatic coordination challenge noted above (a straw man for the 
Afghanistan Compact, done for then-Canadian Ambassador Chris Alex-
ander). During our support for public sector reform she produced several 
well-received documents, including a clear summary of public administra-
tion reform in six developing countries (Malaysia, Jordan, Kazakhstan, 
Mongolia, Tanzania and Chile) with possible lessons for Afghanistan. Th e 
paper was translated into Dari and provided to senior IARCSC offi  cials. 
It helped greatly in placing their eff orts in a broader context, and with 
other documents that she produced these resources helped the Commis-
sion clearly map its path toward a more eff ective public service. Th e other 
documents for IARCSC included a comparative PAR matrix (Malaysia, 
Morocco and India/Rajasthan) and a comparative paper on Civil Service 
Laws that was useful in developing the legislative base for operation of the 
Afghan public service. She also prepared a major report for senior US and 
NATO military commanders ( JTF-A [ Joint Task Force – Afghanistan], 
CFC-A [Combined Forces Command – Afghanistan] and ISAF) on how 
to link PRT activities to the ANDS. 

My Role On SAT-A
As noted earlier, my primary role in SAT-A’s support for the Afghan 
government was through a linkage with the Training and Develop-
ment Department of IARCSC, following an invitation from the unit’s 
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Director, Dr. Wali Hamidzada, aft er he reviewed my comments on their 
draft  training and development strategy.  By the end of October I had 
been assigned a desk in an area across the hall from his offi  ce, and began 
working with him to help clarify and document his ideas for the develop-
ment of this part of the public service.  

Dr. Hamidzada had become a physics professor in the US aft er emigrat-
ing from Afghanistan in the 1970s, and had been in IARCSC for about 
18 months on the Afghan Expatriate Program, a WB-funded initiative that 
brought skilled Afghans from the diaspora back to help with the recon-
struction of their country. Although he had a well-trained mind and knew 
a lot about higher education and the background politics of Afghanistan, 
he had no prior experience being a senior manager in a large organization 
or sett ing up and running a public service training program, and welcomed 
assistance in fulfi lling his responsibilities.

Aft er working with him for several weeks on an informal basis to docu-
ment a number of key elements of the organization he wanted to build, he 
requested my full-time support for his unit, and I became the Senior Ad-
visor to the Director of the TDD. My work with him covered a broad range 
of activities found in the start-up phase of a developing country’s public 
service training system. SAT members working elsewhere in the Commis-
sion provided support by preparing a strategic plan for the TDD as one of 
several parts of IARCSC. My work focused on activities such as reviewing 
the legislative and policy framework, helping prepare the unit’s human re-
source plan and budget, designing training programs, draft ing proposals 
for support from donors, increasing the capacity of the TDD’s M&E unit, 
working with TDD staff  to design and deliver management training and 
organizational development supports, and acting as a sounding board for 
Dr. Hamidzada as required.

Subsequent SAT-A Operations 
(Aft er August 2006)
Our team was replaced by SAT Roto 1 in August 2006.  I returned to Kabul 
in December 2006 to work for three months with UNDP in IARCSC’s 
newly-formed Capacity Development Secretariat and later in 2007 to help 
draft  a strategic plan for the Civil Service Institute. During these missions 
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I had several contacts with our replacements and with CIDA’s Head of Aid 
at the Canadian embassy. I had been told before going back that the next 
SAT operation was quite diff erent than ours, and my encounters confi rmed 
that information. Being “diff erent” is not necessarily bett er or worse, and I 
could not determine which because I did not have access to enough infor-
mation (nor the mandate) to make a judgment as to the relative eff ective-
ness of the two groups in terms of the purpose of the mission, strengthening 
the Afghan government. Two areas in which it was evident that the second 
group diff ered from the fi rst were in social networking and in their capacity 
development strategy. Th e third group’s operations seemed to diff er some-
what from either of the others. 

Th e fi rst team had consciously established an open and welcoming social 
climate to facilitate networking with members of other development organ-
izations and with Afghans in the government. Th is included well-att ended 
weekly social gatherings to which SAT members invited friends and con-
tacts and provided food and refreshments – these were not continued by 
the second group, which had a quite diff erent and much less open social 
climate. Th e third group had reinstituted the weekly social gatherings that 
were a central part of the team’s networking strategy.

Th e second team’s approach to capacity development diff ered from the 
fi rst. In our group, Col Capstick made it clear that our job was to “lead from 
behind” or to do whatever possible to make sure that our team was not 
doing the work but helping the Afghans learn how to do what was required 
on their own. Th is was consistent with a capacity development approach 
rather than capacity replacement (to be discussed in the next chapter on 
capacity development). His replacement said that this distinction was not 
a central feature of how the second team operated. Members were placed 
in situations where they were expected to do what was necessary to help 
Government of Afghanistan units function, and this could include doing 
the actual work as well as helping Afghans learn to do it for themselves. 
Th e second team saw their job as doing capacity replacement as well as 
development.

Th ere were other diff erences as well, in terms of the range of ministries 
served (the second group worked in far more ministries than the fi rst) and 
the linkages between SAT and the Canadian embassy. Aft er Chris Alex-
ander’s term as ambassador ended and he went to work with the United 
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Nations Assistance Mission in Afghanistan (UNAMA), our team’s primary 
link to the embassy was CIDA’s Head of Aid. Th e relationships became 
more structured as time progressed: during the second roto the new am-
bassador became more involved and required SAT and CIDA’s Head of Aid 
to meet regularly to exchange information on activities in their respective 
areas of responsibility. Th e communications were formal and more clearly 
defi ned, making social issues less critical to the working environment. 

Th e tone and feel of the third group was quite diff erent than either of the 
two previous teams, and their activities seemed to be more broadly diff used 
across the government. It was interesting to note that the same mission 
operating in the same environment and presumably with the same orders 
appeared to operate quite diff erently from one roto to the next.

Relations With Other Donors And 
Technical Advisors
SAT members frequently found themselves working in areas that were also 
being served by TAs funded by a variety of donors. Th ese were oft en highly 
paid professionals who had varying levels of expertise in the areas in which 
they were working. 

Nonetheless, the team faced a number of challenges. For example, some of 
the international community’s representatives in Kabul “were suspicious 
as to what a group of military planners could bring to the nation building 
eff ort. Some benign rivalries with other agencies were also felt at the mid-
manager level. Th irdly, there was always the concern that someone else was 
already doing the same work. With the high number of TAs, international 
agencies and personnel from ISAF and the US HQ (CFC-A) in Kabul, it 
was common to meet someone working on exactly the same issues as the 
SAT.”30

In some cases the relationships between SAT personnel and the TAs were 
complementary and mutually supportive, and in others they were not.  
An example of a supportive relationship in the TDD was when a UNDP-
funded evaluation specialist arrived shortly before the end of my term with 
SAT. Part of my work there was building up the TDD’s M&E system, and I 
was providing basic training to the head of the M&E unit. When the UNDP 
consultant arrived, he validated the work I was doing and built upon it to 
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increase the unit’s capacity even further. We shared information on other 
areas I had worked on, and I provided him with the materials I had been de-
veloping so there would be continuity in the services being received by the 
department. I also introduced him to the Afghans with whom I had been 
working and we collaborated in a way which demonstrated our comple-
mentary skills to the benefi t of the client. When I returned to Kabul a few 
months later to work on another project the Afghans on the M&E team 
reported that they had benefi ted from the inputs of both TAs and were 
independently conducting a variety of evaluations across the government. 

In another more problematic case, I worked with TAs funded by another 
major donor who had been tasked with preparing an employee perform-
ance evaluation process for the government. Th ey were handing this work 
off  to me shortly before the end of their contract and their departure from 
Kabul in the hopes that somebody would carry it on. I had considerable 
experience in this fi eld and found that their models were not consistent 
with best practices in management, and was in the position of having to 
maintain an eff ective relationship with these advisors while informing the 
Afghan offi  cials they were serving that their work was not consistent with 
current approaches in the fi eld. It was diffi  cult to avoid being seen by the 
Afghan offi  cials as competing with the other group of TAs – a challenge 
that was compounded by the fact the Afghan offi  cial who was being served 
by these TAs did not know enough about the topic to make an informed 
judgment on his own. Th ese challenges were resolved when I prepared a 
basic performance management framework based on current best practi-
ces and the Afghans could see the diff erences between the two approaches. 
Th e other TAs had left  Kabul by that time so an overt confrontation was 
avoided.

Th ere were a number of other situations in which SAT personnel worked 
in areas that were being served by TAs, and while many of these were con-
structive and mutually benefi cial, there were several in which the encoun-
ters were troublesome and the TAs reacted negatively to the presence of 
SAT members in their work areas. One such example was within MRRD, 
where the Minister invited the SAT to occupy space near his offi  ce that had 
previously been allocated to a high-priced consulting fi rm whose mem-
bers were rather upset that they were being asked to relocate. Managing 
these complex relationships was one of the major challenges in our service 
to the Afghan government. Th ese TAs were part of the complex array of 
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elements exerting infl uence (for bett er or worse) on the progress of the 
government’s operations and had to be taken into account in SAT’s strat-
egy as we proceeded with our mission.

Th is general issue will be discussed later in this monograph, in the section 
on development strategy:  it is necessary to have some sense of all the play-
ers who are active in a system so their infl uence can be taken into account 
in the intervention and in infl uencing the course of the system’s trajectory.

SAT-A’s Own Strategic Planning Process
Although SAT was encouraging Afghans to use a typical military strategic 
planning approach that has a number of well-defi ned and sequenced cat-
egories of information and processes, it used a less-structured method in 
its own planning to guide SAT itself as it sought ways to serve the Afghan 
government. Th is process seemed more akin to a development worker’s 
model than a military campaign.  As noted earlier, a goal-oriented “man-
agement by groping along” strategy is oft en what is actually used in most 
situations where methods that worked in previous practice cannot be dir-
ectly applied to new situations.

As will be described in greater detail later in this monograph, a develop-
ment strategy usually has the following components:

• Defi ne the overall purpose of your intervention and obtain a gen-
eral mandate to act.

• Begin to establish relationships with members of the host (not “tar-
get”) system and identify areas which are likely to permit entry.

• Enter the system and begin providing services while further as-
sessing visible characteristics to more clearly understand the com-
ponents and operations of the system.

• Systematically broaden or focus your input to serve the purpose of 
the mission

• Help members of the host system carry on with the inputs and 
activities until they are able to carry the process further on their 
own.
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All of this requires a lot of “groping along” – having a clear idea of the pur-
pose of the mission but not knowing exactly what is needed to achieve the 
desired eff ect. Col Capstick mentioned this in his comments on the early 
stages of the fi rst team’s activities in Kabul:

In his usual “mission command” style, General Hillier told me to 
get to Kabul, conduct the doctrinal mission reconnaissance and 
speak with the Canadian Ambassador to determine the needs. … 
When we left  Canada we still had no fi rm idea as to where we 
would be employed or which Afghan agencies we would work 
with. Th e Ambassador of the day, Chris Alexander and the Head 
of Aid, Nipa Banerjee essentially “shopped” me around town 
and together we identifi ed the offi  ce developing Afghanistan’s 
National Development Strategy as the main eff ort. Th is resulted 
in the Senior Economic Advisor to the President becoming our 
main point of contact within the Government and that aft er close 
consultation with both the Canadian Ambassador and Head of 
Aid, our operational focus would be squarely in the development 
and governance realms. Our basic concept of operations is to 
embed planners with Afghan staff  with a view to passing on our 
basic military staff  planning skills.31

It was interesting that an ambiguity-tolerant, mission-driven and explora-
tory method was used to open doors, establish relationships and begin 
serving the Afghan government, while the main skill being imparted to 
the Afghans seemed to be a rather traditionally structured linear approach 
to strategic planning. SAT’s situation required the more unstructured ap-
proach to guide its own operations. Some development workers collaborat-
ing with the military on such missions in fragile states may raise questions 
about this diff erence, and suggest that the vision-driven and rather open-
ended method might be more appropriate than the somewhat formally-
scripted linear approach for an organization trying to grapple with the 
host of unpredictable factors on the ground.  Many in the military might 
be tempted to apply a tightly-structured linear approach to guide SAT-like 
operations, and would likely be unsuccessful as a result. Th is is addressed 
further in the following discussion of the model of planning used by SAT.
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Issues Or Concerns About SAT
While SAT-A has received solidly positive feedback from senior offi  cials 
in the Afghan government and from the civil servants with whom SAT 
personnel worked, there have been several concerns voiced by people who 
were in a position to comment. My own observations and others’ concerns 
are related to the scope of SAT operations and to the implications of the 
relatively low level of development-related knowledge and skills of SAT’s 
military personnel. 

Spread too thin, too fast?

Th e rapid spread of SAT services to a number of additional ministries dur-
ing the early stages of the second team’s activities was a cause for concern 
in the development community and in ISAF. Th is was clearly stated in an 
email in October 2005 from a DEVAD working in ISAF HQ:

Th e new SAT guys are really making waves in the development 
community. Th ey’ve moved into RRD [Rural Rehabilitation 
and Development] and are heading into Finance and Education.  
Really out of control. ISAF is trying to reign (sic) them in.32

Although I did not receive further information to clarify the factors that 
were the basis of this concern and why this would be seen as a problem, the 
comment and its tone were in marked contrast to the collegial quality and 
content of communication from the same DEVAD and her colleagues at 
ISAF during the fi rst team’s work in Kabul.

Pushing too hard?  Frustration and backlash

An area I observed and was concerned about was the directive approach 
taken by a number of SAT members and their impatience and frustration 
when things did not go how they wanted. One of the things that is learned 
early in most development workers’ careers is that one cannot push a system 
and expect it to progress any faster than the slowest member with infl uence 
is willing to move. Th e military mindset seems to have diffi  culty with this 
fact of development life. A classic indicator of this problem occurred one 
aft ernoon at the SAT residence when I came into the common room to 
fi nd one of the team members sitt ing there in an obviously agitated state. 
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When I asked him what was up his response was an outburst: “I am a mil-
itary offi  cer!  I have been trained to act and achieve results!  Th ese guys just 
won’t move!” He was talking about the Afghan civil servants with whom he 
was working and who had not done the seemingly straightforward things 
they all said they would do to improve their operations.  

A number of team members (mainly the younger ones) regularly expressed 
frustration at how slowly the Afghan system moved, and tried whatever 
they could to get the Afghans to remove what seemed to be obvious road-
blocks to progress and increase their units’ eff ectiveness. Th is is common in 
many parts of the world: while recipients of aid are accustomed to receiv-
ing advice and encouragement from foreign technical specialists, and know 
their presence is necessary to maintain donor interest in supporting their 
operations, many have created subtle methods of not changing things in 
the way the advisors want and thus preserving the integrity of their existing 
systems, however dysfunctional they may be. Oft en there are valid reasons 
and powerful motives for this “resistance to change” that the foreign advis-
ors do not understand and the locals cannot (or choose not to) adequately 
explain.

SAT members did not seem to suffi  ciently appreciate the full implications 
of the fact that all behaviour is intentional and appears rational to the per-
son or group at the time. To help a system move it is essential to fi gure out 
the motivation structure behind what is being observed and seeing what 
can be done to help shift  internal patt erns so the system progresses on its 
own. Th is can be diffi  cult, and expectations of achievement oft en have to 
be scaled back considerably and occasionally redirected entirely as one 
becomes familiar with the internal workings of a system. One of the conse-
quences of not grasping this dynamic is that the advisor’s well-intentioned 
encouragement might be seen as pushing too hard and will result in the 
advisor being shut out of the system, sometimes by subtle measures that 
are not always obvious to the advisor, who might not even be aware that 
they are no longer able to exert infl uence on the system with which they 
are working.  

Th ese oft en frustrating aspects of development work will be dealt with in 
greater detail later in the section on intervention strategy and methods.
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Unintended consequences from inappropriate models 
of planning

I was also concerned about signs that SAT’s military planners did not have 
an adequate grasp of a whole-system approach where activities in one part 
of an organization can have problematic impacts on other sectors that may 
seem unrelated to the primary area of input. In some areas they also did not 
seem to know what a contextually-appropriate approach to planning was 
and how to selectively apply the type of planning principles and proced-
ures that were suited to the carrying capacity of the system. 

An example of this was seen in the introduction of a structured planning 
process at the upper levels of IARCSC that required staff  at intermediate 
levels of the system to spend a great deal of time writing reports and mak-
ing up activity plans and measurable objectives when their part of the sys-
tem was not ready for that level of organization and did not have suffi  cient 
skilled human resources or the management structures to do it properly. 
While the plan might have looked really good at the upper levels, the fre-
quency of reporting and level of detail that was required overwhelmed the 
few people in the middle of the system who had the necessary skills and 
were asked to generate the information required by the overall plan. In the 
area in which I worked it was seen as a frustrating and time consuming 
paper exercise that would not amount to much. (Th is could describe stra-
tegic planning exercises in many organizations, not just the Afghan public 
service.) 

Due to the high levels of unpredictability and scarcity of human and ma-
terial resources in the environment a less elaborate vision-driven process-
based model would have been easier to implement and would have been 
of greater benefi t to the people in the system.  Henry Mintzberg makes a 
similar point in an article in Harvard Business Review:

Managers don’t always need to program their strategies formally.  
Sometimes they must leave their strategies fl exible, as broad vi-
sions, to adapt to a changing environment. Only when an organ-
ization is sure of the relative stability of its environment and is in 
need of the tight coordination of a myriad of intricate operations 
(as is typically the case of airlines with their needs for complicated 
scheduling) does such strategic programming make sense.33
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Even though the planning strategy seemed to be more detailed and elab-
orate than was suited to the context it did have some benefi ts, and with 
SAT’s other inputs on issues such as organizational linkages, management 
practices, information fl ow and goal congruence, it considerably strength-
ened the Commission. A more open-ended approach to strategic planning 
is described in Chapter 9.

A year later, senior IARCSC offi  cials reported they were not using the plan 
prepared with SAT’s assistance. Th ey did, however, have a bett er grasp of 
strategic planning concepts than before SAT personnel began working 
with them.
  
Gett ing in over their heads

Another area of concern was that the ability of SAT personnel to establish 
good relationships with offi  cials in the government might in some cases 
have opened doors and brought them into situations where they were 
asked to do work for which they were not suffi  ciently qualifi ed. Th ese in-
vitations could come on the basis of quality of relationship more than on 
the Afghan offi  cials’ ability to accurately assess the competencies required 
for the work they needed done. Because of their lack of experience in some 
domains, both parties would not know how complex the fi eld actually was, 
but team members would do their best to provide the requested services 
nonetheless.  

Th e support provided for preparation of the ANDS was largely technical, 
with no requirement for SAT members to have subject matt er expertise 
in public sector operations or in draft ing PRSPs – there seemed to be no 
problems in that situation. Also, when in-depth analysis was required in 
some areas SAT’s research scientist was a tremendous resource and pro-
duced valuable material to guide some of these eff orts. In some other areas, 
however, I had concerns about the team’s ability to adequately address the 
questions they were being asked.  

An example of this was the advice the team provided on the optimum 
structure and decision-making processes for the offi  ce of the Chief of Staff  
of the President. Th is was essentially providing advice on the design of a 
Privy Council Offi  ce (PCO) level operation, which is a highly specialized 
area of governance and capacity building, particularly in an Islamic state 
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emerging from 30 years of war. I observed (and assisted) the team that 
was draft ing organizational charts and was suggesting decision-making 
processes for consideration by the President’s staff  and wondered to what 
extent they were aware of the depth and complexity of the issues they were 
addressing.  

Although my concerns on this general issue were shared by other members 
of the international development community in Kabul, I don’t think this 
means it was wrong for SAT to provide this sort of advice when the op-
portunity arose. Much of what development workers do takes place at the 
edges of their competency, or just over that line, especially when working 
in post-confl ict fragile states. It is not an area in which people have had a 
long history of service, so that much of what is done requires an explora-
tory or “management by groping along” coping strategy.  

It is easy to get in over your head in this work, and to not even know that 
this has happened, and to forge on regardless. Th ere are few specialists 
available who have the expertise or broader base of experience in these 
situations so there are few options other than to do as competent a job as 
possible and hope for the best. What’s important is for operations like SAT 
to make this feeling-our-way exploratory process overt and to not pretend 
things are otherwise, to adopt a learning organization way of operating, to 
become institutionally highly tolerant of ambiguity, and to establish open 
and structured ways of doing as much as possible to get the best guidance 
available when it is needed.

Insuffi  cient integration of development and military 
expertise

Another concern was the lack of genuine integration of development and 
military approaches in SAT operations. On the fi rst SAT mission, develop-
ment and military co-existed, they were not integrated. Th e term “inte-
gration” implies a fusion of inputs to create something new, where both 
parties change to achieve a synthesis, a type of hybrid vigour in the output 
of an operation. Th is did not happen except in a few isolated cases where 
military members sought advice from the team’s development specialist 
and other professionals and used this information in their work.

Th is problem was a factor in the second as well as the fi rst SAT mission: on 
both teams the development specialist lived with the military members but 
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in the professional realm he operated in a relatively isolated enclave and did 
not signifi cantly contribute to the design of the work of other parts of the 
team. Th ere was no systematic way of collectively reviewing team activity 
and having development perspectives fully engaged in analysis and plan-
ning the work of each group. As a result the exploratory planning process 
described earlier did not fully benefi t from inputs from the development 
specialists on the team. Th is isolation was less evident in the third team 
where the CIDA member had regular consultations with the various teams 
working in the ministries.

CF operations in Kandahar apparently did not have that problem: the 
commander held daily meetings at which all players in the “Whole of Gov-
ernment” approach could freely express their views and exchange insights 
on how best to fulfi ll the objectives of their mission. Th is involvement was 
confi rmed in discussions with the CIDA DEVAD who worked there at the 
time.34 Th e commander regularly took her into his confi dence and clearly 
incorporated her recommendations in his planning and decision-making 
processes. Th is delivered a message to other military members on the mis-
sion and they frequently sought her out for input in their mission planning 
work. Th is strategy, which was more a consequence of the commander’s 
personality than of something built into the CF’s operating structure for 
the Afghanistan campaign, was not evident with SAT in Kabul.  Th e fact 
the Kandahar DEVAD had full colonel equivalent rank also helped – the 
lack of equivalent rank for the development specialist on SAT contributed 
to role ambiguity and had a negative impact on the extent to which de-
velopment inputs were incorporated in the team’s activities.

Th e fi rst SAT team held daily meetings to discuss important but rather 
superfi cial issues such as transportation requirements and other organ-
izational matt ers. Th ere was no real substantive discussion of the work the 
smaller teams were doing except among team members themselves, and 
there was no structured way to share views on what they were fi nding, 
discover how this might be useful for other teams, and decide where they 
could go next.

Th us, while SAT was indeed a 3D or “Whole of Government” operation, 
the presence of a development specialist did not have as much impact 
on the fi rst team’s operations as it could have, resulting in lower levels of 
achievement than if things had been managed otherwise. Th e second team 
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was much the same. It would have been relatively easy to establish regular 
shared briefi ng sessions in which the activities and concerns of each team 
could be reviewed and thus benefi t from analysis and comment from all 
available talent. Th e third team operated considerably bett er in this respect. 
Hopefully subsequent SAT missions will be structured to ensure optimum 
contribution of all relevant voices on the team.

Inadequate handovers and lessons learned

Th ere seemed to be no systematic way of ensuring handovers and continu-
ity from one team to the next. While the military presumably shared Roto 
0 reports with incoming staff  of Roto 1, apparently there was no structured 
debriefi ng and exchange of lessons learned process between the fi rst and 
second group.35

CIDA also had no systematic debriefi ng and lessons learned process. Apart 
from a one-hour information session shortly aft er my return in August 
2006, the Afghanistan desk did not set up any mechanism to extract rel-
evant information and incorporate this in guidance in plans for the next 
group of CIDA specialists going to Afghanistan. Th is applied to other 
CIDA personnel as well – at the time this was writt en there had been about 
a half-dozen CIDA personnel working in Afghanistan and the department 
had not systematically sought out key elements of their experience to in-
corporate in their planning process. Any exchanges that did take place were 
at the personal initiative of individual CIDA staff  who sought out their re-
placements and arranged meetings to brief them on what they could expect 
when they were deployed. 

Summary
In spite of the concerns and areas for improvement listed above it is clear 
that SAT-A did a great job. It is well known that the best antidote for an 
insurgency is an eff ective government that is working with the popula-
tion to create the conditions for a functioning society, and the SAT clearly 
had – and with its subsequent deployments continues to have – a major 
role in supporting this process. According to St-Louis: 

Th e Chairman of the IARCSC, Dr. A. Mushahed, supported 
the use of military planners in an advisory role for purely civilian 
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governance issues. In his view, “…concentration on security 
operations is not the only way to defeat the terrorists. Service 
delivery of the government, when it is effi  cient, is another way.”36 
Military campaigns and the personnel waging them need to be 
as concerned with security as they are with the strengthening of 
the country in which they are deployed. Military skills enabled 
the SAT to do that. Col Capstick, who had experienced stabil-
ity and peacekeeping operations as a commander in Cyprus and 
Bosnia, reinforced that idea: “Planning Afghanistan’s national 
economic development strategy or civil service is not a heck of 
a lot diff erent than planning General Fraser’s campaign in terms 
of the skills needed and the steps.”37 While military planners are 
not expected to know the answer to a governance problem, they 
can act as enablers in the weak national institutions of the host 
nation. By facilitating the developments of strategies, ensuring 
capacity transfer and the adherence to rigorous processes, the 
skills brought to bear by military planners can play a role in creat-
ing the conditions for success.38  

In spite of SAT-A Commander, Col Mike Capstick’s frequent emphatic 
assertions that “the military does not do development!” the whole SAT 
operation was essentially a cross-cultural organization development and 
capacity building exercise in which military planning and management 
skills were being applied to support a complex and challenging public 
sector reform process. Th e team was fulfi lling General Hillier’s intent – to 
strengthen the Afghan government – and learned a great deal in the pro-
cess that will help Canada and its partner countries in the Afghanistan 
campaign and with any subsequent peace and security missions conducted 
in fragile post-confl ict states.  

Most of the issues described in this section have also been found in the 
operations of PRTs and are reported in considerable detail in a study car-
ried out by a team from Princeton University.39
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CHAPTER 4

What is “Capacity 
Development”?

Introduction
Th is chapter is a summary of what is meant by the term “capacity develop-
ment” in relation to a fragile post-confl ict state and provides navigation 
aids to help analyze situations, understand some of the moral, structural 
and skill issues involved, and to focus inputs where they are likely to have 
the greatest benefi cial eff ects. 

Capacity development has many defi nitions. A good example is the fol-
lowing, taken from the Australian Agency for International Development 
(AusAID):  

Th e process of developing competencies and capabilities in indi-
viduals, groups, organisations, sectors or countries which will lead 
to sustained and self-generating performance improvement.40

While most development agencies say they are doing something called cap-
acity development, it is a complex and ill-defi ned fi eld of practice. Barakat 
and Chard describe it as follows:

A core concept of recent and ongoing recovery programmes, both 
for war-torn societies and those devastated by poverty and recur-
ring natural disaster, is the need to establish local and national 
good governance based on developing institutions for collab-
oration between the state, civil society and the market through 
capacity building. Th e terms ‘institutional development’ and 
‘capacity building’ have been discussed in an extensive literature 
over several decades. However, a review of these writings gives 
the impression of constantly shift ing, unclear and contested def-
initions of these key terms. Th e recent inclusion of ‘governance’ 



WARRIORS AND NATION BUILDERS:
DEVELOPMENT AND THE MILITARY IN AFGHANISTAN

66

C
H

A
P

T
E

R
 4

and ‘civil society’ in the debate, as the current means of describ-
ing the institutional development and capacity-building aims of 
the international fi nancial institutions, donor governments and 
humanitarian agencies in respect of their assistance to devastated 
countries and communities, seems simply to have added to the 
confusion by masking contradictory aims under the banner of a 
common rhetoric.41

Th ere is also some question about terminology – whether it is capacity 
building or capacity development.  Th e latt er is used in this monograph for 
the reasons described in a study by Femke Gordijn:

Some organisations make a distinction between Capacity Build-
ing and Capacity Development, others use both expressions for 
the same meaning. Th e diff erence is that building could implicitly 
mean that you start from nothing to build up capacities, whereas 
development starts from what is already there and strengthens 
that. Nomvula Dlamini, (of the Community Development Re-
source Association, Zambia): “Good that you are not talking 
about Capacity Building but Capacity Development. Because we 
are enhancing and strengthening what is already there, we focus 
on what is already present in an organisation or person. How to 
enhance what is there, to help fi nding the power, to help change 
other people’s environment. But oft en organisations don’t spend 
enough time to see what is already there.42

While some who work in the capacity development fi eld insist that it is 
a new form of international development practice, others see it as an ex-
tension or broadening of previous approaches to this work. One way to 
describe it is as a whole-system, integrated approach to helping a society 
increase its performance. Although the literature is extensive there are few 
readily-available overviews of the broad range of elements and approaches 
that fall within this general label. Th e following Capacity Development 
Analysis Framework is an att empt to put many of the parts of this fi eld in a 
concise and comprehensive format.

Capacity Development Analysis Framework

Th e purpose of a development eff ort is to infl uence a system to alter its 
trajectory and achieve a desired eff ect, usually in terms of increasing 
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performance in some relevant manner. Actors can use this framework to 
analyze a complex environment and select appropriate points and types 
of interventions to achieve their objectives, and/or to assess the results 
of an initiative. It can be used to provide clarity in designing or assessing 
international development projects as well as organizational or community 
development activities in any environment. 

Capacity development is a multi-dimensional activity that can address a 
variety of components in a development initiative taking place in an en-
vironment (government, region, company, NGO, community, etc.). Th e 
following chart illustrates these various levels and dimensions, any of which 
can be the focus of an analysis process or intervention to increase system 
performance. Th ese components are described more fully below:

Level 
of  Activity

Dimension of Analysis or Intervention
Values Structure Skills Resources Operations Performance

Context
Organization(s)
Sub-Unit
Group/Team
Individual

TABLE 3 – THE LEVELS AND DIMENSIONS OF CAPACITY DEVELOPMENT43 

Strengths in any of these dimensions or levels indicate potential areas to 
reinforce to improve system eff ectiveness and performance. Weaknesses in 
any of these components will negatively impact on the ability of an organ-
ization or country to address its development objectives. Both strengths 
and weaknesses are potential points for capacity development inputs.  

In addition, capacity development inputs can be made at each stage of a 
development initiative. Most international development projects have the 
following steps:

• initial scoping and conceptualization;

• project planning, design and approval;

• draft ing requests for proposals and awarding contracts;
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• project operations and management;

• project monitoring and evaluation; and

• applying lessons learned and feedback for subsequent initiatives, 
etc.

Th e earlier in the cycle that capacity development inputs are made, the 
more likely the initiative will be eff ective in increasing performance and 
fostering the sustainability of desired changes.

Th e tools used by capacity development practitioners – legislation and 
policy development, organizational analysis and restructuring, change 
management processes, mentoring and training, etc. – can be applied as 
appropriate in any of the levels or dimensions in the framework, and at the 
various stages in a project cycle. 

Levels and dimensions of capacity development 
activity

Capacity development analysis and inputs can focus on any level of a 
system – from the distant environment of which the system is unaware to 
the visible context (such as global markets, monetary policies or political 
structures) through to complex multi-agency administrative systems or 
single organizations, their sub-units, teams and individual staff , and to the 
unseen internal environments deep within the consciousness of the indi-
viduals populating a system. 

Th e various dimensions of capacity development in Table 3 (p. 67) can be 
described as follows:

• Values: the beliefs, cultures, att itudes, incentives and motivations 
of the people in the system.

• Structure: the system’s structure – its legislation, governance and 
policy frameworks and power relationships. Th is is sometimes 
called the institutional framework:  roles and relationships and 
the formal and informal rules determining the interaction of a 
system’s members. 
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• Skills: the capabilities and competencies of the system’s members 
defi ned on at least three levels: cognitive (knowledge), aff ective 
(volition or att itudes) and behavioural (action).

• Resources: the tools and assets available to the system.

• Operations: how a system actually works – its formal and informal 
leadership, decision-making and management methods, business 
processes, accountabilities, and other aspects of its functions.

• Performance: what the system actually accomplishes – the results 
of its activities.

Th e nature of a capacity development initiative will be determined by fac-
tors such as the types of infl uence actors can bring to bear on a system; their 
priorities, points of entry and impact; their relationships with members 
of the system; and the desired duration of the intended eff ect. Sustainable 
change in a system’s trajectory requires ownership and perpetuation of the 
intervention by the system’s members.  

Th is analysis framework is intended to help actors bett er understand the 
complex environments in which they are working and to focus their att en-
tion on areas which are most likely to bring about desired changes in these 
systems.

Capacity Development In A Recovering 
Post-Confl ict State: What Needs To Be 
Done?
Capacity development in a fragile post-confl ict state is a daunting multi-
faceted task.  What needs to be done, where to begin, when, and how to do 
it? Th ese questions are at the core of the design of any peace and security 
mission.
 
Just about everything needs to be done, as soon as possible. One example 
of the scope of work that is required is the opening paragraph of the TOR of 
a Request for Proposals for a public sector reform project in Afghanistan: 
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Years of confl ict in Afghanistan resulted in government with a 
deeply fragmented administration, poor policy management 
capacity, outdated administrative and fi nancial management sys-
tems, a serious disconnect between provinces and the centre, and 
enduring capacity constraints. While many of the formal struc-
tures and some of the traditional practices of public administration 
remained in place, they lacked the human, fi nancial and physical 
resources to do their job, particularly in a modern context.44

Th is example is from but one of dozens of projects focused on strength-
ening the public service, which is an essential but relatively small part of 
any society. A broader and more detailed indication of the many elements 
that require att ention is the “Table of Contents” of an April 2005 US State 
Department publication, Post-Confl ict Reconstruction: Essential Tasks:

I SECURITY
• Disposition of Armed and Other Security Forces, Intel-

ligence Services and Belligerents 
• Territorial Security 
• Public Order and Safety 
• Protection of Indigenous Individuals, Infrastructure and 

Institutions 
• Protection of Reconstruction and Stabilization Person-

nel and Institutions 
• Security Coordination 
• Public Information and Communications

 
II  GOVERNANCE and PARTICIPATION
 Governance 

• National Constituting Processes 
• Transitional Governance 
• Executive Authority 
• Legislative Strengthening 
• Local Governance 
• Transparency and Anti-Corruption 

 Participation  
• Elections 
• Political Parties 
• Civil Society and Media 
• Public Information and Communications 
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III  HUMANITARIAN ASSISTANCE and 
 SOCIAL WELL-BEING

• Refugees and Internally Displaced Persons 
• Traffi  cking in Persons 
• Food Security 
• Shelter and Non-Food Relief 
• Humanitarian Demining 
• Public Health 
• Education 
• Social Protection 
• Assessment, Analysis and Reporting 
• Public Information and Communications 

IV  ECONOMIC STABILIZATION and INFRA STRUCTURE  
 Economic Stabilization 

• Employment Generation 
• Monetary Policy 
• Fiscal Policy and Governance 
• General Economic Policy 
• Financial Sector 
• Debt 
• Trade 
• Market Economy 
• Legal and Regulatory Reform 
• Agricultural Development 
• Social Safety Net 

 Infr astructure 
• Transportation
• Telecommunications
• Energy 
• General Infrastructure 
• Public Information and Communications

 
V  JUSTICE and RECONCILIATION

• Interim Criminal Justice System 
• Indigenous Police 
• Judicial Personnel and Infrastructure 
• Property 
• Legal System Reform 
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• Human Rights 
• Corrections 
• War Crime Courts and Tribunals 
• Truth Commissions and Remembrance 
• Community Rebuilding 
• Public Information and Communications45 

Each of these items is a major area in itself – to address them all seems im-
possible.  However, each country or society requires att ention in all these 
areas and more if it is to establish order and sustainable peace.  

Th e main task of capacity development is to work with the legitimate ele-
ments of the host society to increase their ability to build solid institutions 
and organizations to address these issues. Th e Capacity Development 
Analysis Framework (above), or some other similar organizing template, 
can be used to analyze, plan, implement and evaluate interventions in each 
of the areas requiring att ention. Th e not-so-simple matt er of identifying 
which of these many areas should be the focus of att ention at any given 
time is addressed in the following chapter on intervention strategy and 
methods.

Capacity Development Or Capacity 
Replacement? A Continuum

External parties intervening to help the reconstruction of a fragile post-
confl ict state are faced with the urgent need to get systems up and running 
so the society can function at an acceptable level. “Capacity replacement” 
denotes a process that fi lls the many gaps with outsiders who will sooner 
or later leave to return home. While there is a tendency to fi ll key vacancies 
in the local system with foreigners who presumably know how to do the 
required jobs, this is an expensive and temporary solution that might be 
culturally and contextually inappropriate as well as counter-productive in 
the long run. Capacity replacement is a short-term fi x and has its limits. 

Th ere may well be situations in which time-limited capacity replacement 
is appropriate – foreign technicians operating a country’s electrical or 
communications infrastructure, running its main airports, managing parts 
of its fi nancial systems, and so on – services required for basic functions 
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of the society. Sustainable development, however, requires that locals be 
in charge of the instruments of state. Any capacity replacement process 
should function in a manner that strengthens the ability of host country 
nationals to provide those services.  

Ultimately, capacity replacement needs to become capacity development, 
an intervention process in which outsiders collaborate with locals to help 
them do the work required to perform the services the public needs. It is 
similar to the well-known expression “Teach a man to fi sh and he will have 
food for a lifetime.” For obvious reasons most in the assistance community 
see development as more desirable than replacement. However, many in 
the military may tend to favour the former, due to the urgency of the need 
and also due to their short-term orientation based on fi xed-term deploy-
ments and other factors in how the military operates. In many cases there 
are several intermediate stages as locals are gradually helped to acquire the 
capacity to manage their own aff airs without external support.

AusAID has defi ned a “staged capacity building model” which describes 
several types of relationships in a situation where an advisor is working 
with a group of local employees: 

Th e model requires the work group and adviser to work together, 
through one or a series of short workshops or meetings, to iden-
tify the main work functions of the group and decide the current 
stage (or level) of capacity for each function. In order to keep the 
model simple, four stages are proposed which refl ect the degree 
of reliance on and involvement of the adviser, and the degree of 
‘ownership’  or responsibility by counterparts. 

Th e four stages of the model are described below:

In the Development Stage, the adviser controls the particular work 
function and may do most of the work, takes the decisions or is 
highly infl uential in the decision-making process. Th is is typically 
the case when an adviser is appointed to an in-line position, or 
where capacity for particular functions is very low. 

In the Guided Stage, the adviser still has a high level of control, but 
counterparts can undertake the straightforward elements of the 
function under supervision or guidance. Staff  may not be fully 
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aware of the full function – they ‘may not know what they don’t 
know’ – and may not be aware of the need to follow through and 
take responsibility for ensuring the process or function is fully 
completed. 

In the Assisted Stage, counterparts are now taking prime respon-
sibility for the function, can handle most of the complex aspects 
and know when they need to ask for assistance. Th e adviser’s role 
is more one of support, with occasional reminders and prompts 
to follow through, and occasional higher levels of support for new 
situations or for infrequent events (such as preparing an annual 
budget). 

In the Independent Stage, counterparts are now fully competent to 
do the whole function. Th ey may still use an external adviser for 
highly technical work that occurs only once a year or on an ad hoc 
basis. Th is is similar to bringing in external consultants as needed, 
a common practice in developed countries if it is more cost-eff ect-
ive to ‘buy in’ the capacity rather than develop it in-house.46

Th is major dimension of how an external intervener works with locals to 
increase the capacity of their systems is discussed more completely in the 
next chapter on intervention strategies and methods.

Lessons Learned From Th e Experience Of 
Rebuilding War-Torn Societies
Rebuilding a war-torn society has multiple dimensions that extend well 
beyond the material elements such as paving roads or reconstructing 
buildings – there is a deeper psychological dynamic that needs to be taken 
into consideration. My Afghan colleagues oft en alluded to this factor as a 
profound damage of the entire population’s mental or psychological state, 
a type of collective post-traumatic stress disorder arising from 30 years of 
war. Part of this has been described by Barakat and Chard as follows:
 

Th e circumstances of a war-torn society are only ‘special’ (Sti-
efel, 1999), compared with those of countries devastated and 
impoverished by economic crisis or natural disasters, in one 



75

WARRIORS AND NATION BUILDERS:
DEVELOPMENT AND THE MILITARY IN AFGHANISTAN

C
H

A
P

T
E

R
 4

key aspect: the extent of the damage done to social relations by 
the violence and therefore the fragility and fragmentation of its 
institutions, from the family, the traditional organisation of local 
communities, to the institutions of government. One immedi-
ately obvious aspect of the breakdown of organised activities is 
of course the fact that transfer of knowledge and organisational 
culture (informal and formal education) between the generations 
has broken down, leaving a human resource defi cit. Th e other less 
tangible but more signifi cant aspect is the breakdown of trust in 
human relations and confi dence in planning for the future. Th e 
fi xed-term pre-planned project culture that … characterize most 
donor-funded interventions, is particularly unsuited to these 
circumstances, since it allows no space for solutions to evolve as 
people recover their confi dence, understand their changed cir-
cumstances, identify possible courses of action, and thus become 
able to make choices about what they need to know and learn 
in order to pursue their goals. Usually the cart is put before the 
horse: organisational structures are imposed and skills training 
is delivered in measurable packages of ‘person hours’ long before 
the real institutional and capacity building needs can be under-
stood. It is, however, never the case that no social institutions or 
capacities survive, although oft en it is the ‘rule-based’ institutions 
of non-formal collaboration in civil society that are strengthened 
by the struggle to survive a war, while formal organisational struc-
tures may indeed have broken down. Th e donor haste to see re-
cognisable organisations in place oft en ignores these institutional 
capacities instead of building on them but, as Stiefel suggests, the 
lessons learned about best practice for development are applic-
able and indeed even more necessary in recovery from war.47

Barakat and Chard further state that years of analysis of case studies have 
produced “…a consensus among practitioners and implementing agencies 
on what they ought to be doing in development work. Th at is, transforming 
practice from a top-down ‘blueprint’ to a participatory ‘learning-process’ 
approach building on existing institutions and capacities.”48 Th e best prac-
tices in development include fl exible, community-centred projects, full 
participation of locals in project planning and operations, and channelling 
resources through host country institutions so they can increase their cap-
acity to handle the fi scal and management aspects of these operations.
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While Barakat and Chard address the interveners’ strategies and pro-
jects, there are conditions within the “recipient” population they have 
mentioned that need to be bett er understood and taken into account as 
initiatives are designed and implemented. Th e psychologically complex 
factors noted above have signifi cant impacts on how people relate to each 
other – whether they see themselves as members of a nation or primarily 
as members of large family networks, tribal groups or other affi  liations – 
they directly aff ect their priorities and decision-making processes. Th ese 
need to be understood and noted as part of the values-related factors in the 
capacity development analysis framework above and taken into account in 
providing eff ective support for the reconstruction of fragile post-confl ict 
states.

Values Dimension In Capacity Develop-
ment: Th e Moral Horizon
Th e values dimension of capacity development needs to be well understood 
in designing interventions in peace and stability campaigns in post-confl ict 
states. Th is can be a challenge for actors from countries such as Canada 
where a relatively high level of trust and civic-mindedness amongst govern-
ment offi  cials and others is taken as a given. 

Th e lower the level of security and order in a society, the smaller the admin-
istrative unit with which one can work – survival needs force people to be 
concerned about the well being of their immediate family and kin or clan 
groups and to treat others quite diff erently.  

An African analyst of the situation in Darfur recently described one of the 
underlying factors in that confl ict as a problem with the “narrow moral 
horizon” of some of the primary actors. He said the militias that were 
wreaking havoc in the region thought only of the benefi t to their immedi-
ate kin group or extended families, and cared litt le for the well-being of the 
broader population.49 Similar comments have been made about the values 
underlying problems in troubled areas such as Somalia, Afghanistan and 
elsewhere. Th is narrow moral horizon made it possible for aggressors in 
Darfur to “do unto others things that they would not do unto themselves.” 
Even being members of the same faith (Islam) seemed to make litt le dif-
ference: the people under att ack remarked that both groups were Muslims 
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and yet the att ackers would chant “Allah-u-Akbar” as they killed and pil-
laged in the refugee camps inhabited by their fellow Muslims. Th is is not an 
exclusively African or Muslim challenge: in the European theatre in both 
World Wars soldiers on both sides prayed to the same Christ for help as 
they did whatever they could to eliminate each other.

A narrow moral horizon can also be seen in other less-violent situations 
such as the operation of the civil service in many so-called developing 
countries, where it becomes evident to most observers that the notion that 
the civil service exists to serve the public is not universally shared. When 
trying to understand the behaviour of public servants in Bangladesh, for 
example, it became clear that the purpose of the civil service seemed to 
be mainly to serve the public servant rather than the public as a whole. 
Th e higher the level of insecurity and mistrust in a country, the more likely 
this motive will be active in the decision-making processes of government 
employees. 

While there are exceptions and there are many high-minded individuals in 
leadership and administrative positions in fragile states such as Afghanistan 
and others, it cannot be assumed that the values that one hopes are present 
in the Canadian public service are active in the decision-making processes 
of offi  cials in the countries where peace and security missions operate. 
People oft en seek positions that will give them access to state resources (or 
development funds) that can be shared with others in their affi  nity groups 
rather than distributed equitably across the entire population they are sup-
posed to be serving. It is something that needs considerable att ention: ac-
cording to Francis Fukuyama, trust is “a prerequisite for development of a 
prosperous, stable state”.50 
  
What some call corruption others can view as a normal way of doing busi-
ness. An Egyptian medical colleague who came to study in Canada and 
subsequently worked in a Toronto hospital reported that when he arrived 
he was perplexed at the notion of “confl ict of interest” – he did not know 
what it meant. When he fi nally understood the idea he was surprised that it 
was seen as a problem that should be avoided: it was an unknown concept 
for a professional who came from a country where nepotism and favourit-
ism are considered natural and necessary in dealing with everyday life. He 
has since adopted Canadian values on this and many other issues, but his 
earlier experience helps him understand what some might be quick to call 
unethical behaviour in people from many other parts of the world.51
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Th is presents external actors with a complex challenge as they try to work 
with local offi  cials to strengthen their systems. Th e benefi ts provided by 
technical assistance programs can be seen by locals as ripe fruit that are 
ready to be picked and taken home to one’s family and friends. It is dif-
fi cult for an outsider to see whether this is indeed taking place and how to 
limit abuse of well-intentioned inputs. If left  unchecked, this tendency can 
signifi cantly distort the local power structure and exacerbate the problems 
the foreigners have been mandated to resolve.  

It is possible to limit the potential for abuse of access to resources by people 
who have a narrow moral horizon by establishing eff ective relationships 
with people who know the background patt erns of affi  liations in the AO, 
and who can advise how to structure the design and distribution of benefi ts 
in ways that can more equitably serve the populations in question. Th ese 
issues are discussed further in the following chapters.

Focusing Inputs For Greatest Eff ect
Th e challenging matt er of where to focus development inputs in a peace 
and security campaign is helped by considering the AusAID defi nition of 
capacity development cited earlier:

Th e process of developing competencies and capabilities in in-
dividuals, groups, organisations, sectors or countries which will 
lead to sustained and self-generating performance improvement. 

With this defi nition in mind, long-term and short-term inputs to a recipi-
ent’s system should be designed on the basis of several factors – the capacity 
development analysis framework described above can provide categories 
to guide these decisions:

• What is the intervener’s mandate to interact with the recipients’ 
system?

• What eff ect or result does the intervener want to achieve, and at 
what level of the system?

• Who are the potential recipients, what is their current condition, 
and what do they say they need?
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• What are the capacity-related strengths and weaknesses in the 
recipient’s system?

• What does the intervener have to off er?

• What points of contact exist between the intervener and the 
recipients?

• What mechanisms exist to connect interveners’ resources to re-
cipients’ needs?

• Which of the available interveners’ resources will likely produce 
the greatest benefi cial short term and long term eff ect in the re-
cipient’s system?

• Which intervention(s) will generate the most valuable informa-
tion for the intervener and act as a basis for further support?

Another analysis method uses a medical model to diagnose and defi ne an 
intervention strategy:

• What problems are observed?  Consider these as symptoms of a 
deeper issue.

• What are the underlying causes of these observed symptoms?

• What are the possible treatments for these causes?

• Which of these treatments are feasible?

Th e selected intervention strategy is based on the fi ndings of the last item 
on both of these lists. As discussed in greater detail in the next chapter, 
an active feedback process should be used to monitor progress and adjust 
course as required.
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CHAPTER 5

Intervention Strategy 
and Methods

Introduction
Th is chapter summarizes a few of the concepts and strategies used by 
development specialists in their work, and describes an analytical tool, 
General Systems Th eory, that helps analyze patt erns, defi ne relationships 
and select intervention strategies in this complex area of practice. Th is is 
followed by examples of development activities that illustrate these con-
cepts at work.

As noted earlier, the approaches used by military and development actors 
have a number of things in common and several important areas where 
they diff er. One of the commonalities is that they both intervene in a sys-
tem to achieve an eff ect by applying infl uence (resources) with the inten-
tion of altering the system’s trajectory in a desirable direction. Diff erences 
in approach include the role of the system’s inhabitants in carrying out the 
intervention, the primary sources of power or infl uence for change, and the 
time required to achieve the desired eff ect.  

When considering making input to strengthen a system an obvious ques-
tion is, “what should we work on?” In the previous chapter, the US State 
Department’s list, Post-Confl ict Reconstruction: Essential Tasks,  describes 
the array of elements that need to be functioning at an adequate level in 
an eff ective society: it is a huge list, and external agents with limited time 
and resources can address only a few of these items in any given period.  If 
everything needs to be built, fi xed or strengthened, and we can only help 
with a few bits of this massive job, which ones should we focus on, how 
should this be done and who will do it? Th e answers depend on a number 
of factors, primarily the context in which work is taking place, the capaci-
ties of the intervener and of the local population, and conditions in the area 
that is the focus of att ention.
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A moving target

One of the main factors that development workers consider as they plan and 
carry out an intervention is that the entire fi eld of operation is in a constant 
state of fl ux – while the host society has existed for centuries, in most post-
confl ict fragile states conditions are changing rapidly, as are the external 
parties (donors, etc.) who want to help strengthen the country’s systems. 
Development inputs are relatively short-term applications of resources 
from a changing source that are aimed at a moving target – and they need 
to be focused on the optimum point(s) in that target to achieve the desired 
eff ect as the whole environment moves through time. It is important to 
remember that the desired eff ect is not an end state, it is “a process…which 
will lead to sustained and self-generating performance improvement.” Th e 
development process never really ends: at some point external parties may 
disengage, but work goes on as long as the society exists. Th is is a very fl uid 
business. Not only is the entire system moving through time, there are a 
multiplicity of forces that can have an impact on its trajectory – the de-
velopment project’s inputs are only one of many. Other factors well outside 
the control of the external parties, such as the history of relationships in the 
area, economic forces, the weather, the media, religious leaders and more, 
can aff ect the course of events in the system. Th is makes targeting inputs to 
achieve particular eff ects a challenging matt er indeed.

A number of terms used in this section, such as “system,” “infl uence” and 
“trajectory” are found in General System Th eory, a conceptual framework 
that helps lend order to complex and fl uid multidimensional processes 
such as development: this analysis and planning tool, which may be similar 
to some used in the military, is briefl y described in the following pages.

System Th eory In Development 
General System Th eory, which was developed by Ludwig von Bertalanff y 
and others, provides an analytical framework that can be used to describe 
some of the many factors involved in development.52 It helps defi ne some 
of key issues such as assessing patt erns of power and infl uence, deciding 
where to intervene, understanding the dynamics of inter-group relation-
ships, and designing and carrying out development activities. System 
Th eory concepts, such as the description of various environments related 
to a system and the key notion of entropy can also be used in capacity 
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development. Some terms such as systems and sub-systems, closed and 
open boundaries, the transfer of energy or infl uence across boundaries and 
system balance (or homeostasis) as a system moves through time are used 
to clarify what can seem to be a bewildering array of information involved 
in development work. Th ese terms are defi ned as follows:

System

A system is defi ned by von Bertalanff y as “a set of elements standing in 
interaction” – in other words, a group of things which have something in 
common. Th is includes any grouping with any sort of relationship – a col-
lection of people, a forest, the planets, rabbits on a hillside, a pile of rocks, 
etc. – if it is possible to identify a group of things, this cluster can be seen 
as a “system”.

Th ere can be smaller systems (sub-systems) within other, larger systems – 
a clear example of this would be a single household in a village (see illustra-
tion below). Th e activities inside that house would be seen as taking place 
within a system (the family group involved in that household), which in 
turn exists within the larger system of the village itself. Th e village can also 
be seen as a sub-system, one of a number of communities which together 
comprise an even greater system, the region or territory in which they all 
are located.

FIGURE 1 – SYSTEM, SUB-SYSTEMS AND BOUNDARIES.
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System boundary

Each system is defi ned by some sort of boundary, which can be thought of 
as an imaginary line that determines what is inside and what is outside of 
a system.  

In the example given above there is a boundary around the small system of 
the single household, and there could be another boundary which includes 
several households in that part of the village. Th ere could also be a bound-
ary around the whole community or area in which these people live. 

System boundaries can be “drawn” wherever any observer wishes, and for 
any purpose.  In a village, for example, it may be convenient to see the com-
munity as a cluster of diff erent households or family groups.  In this case 
boundaries would be imagined which marked out these families. At other 
times, it may be useful to show the various age groups, levels of education 
or degree of economic well-being, affi  nity groups, gender distribution in 
leadership positions, and so forth:  boundaries can be drawn in whatever 
manner suits the purpose of the analysis.

Open and closed systems

Th e boundary around any system can be said to be “open” or “closed”. A 
closed system is one that is completely sealed off  from its environment 
by its boundary, such as a candle burning in an air-tight jar. Th e activity 
within such a closed system will continue until all the needed resources 
are consumed, at which point activity will cease (i.e. the candle fl ame will 
consume all the oxygen in the jar and then it will go out).

Th ere are relatively few completely closed systems in our world. All “organ-
ic” systems, a term which includes human beings and their communities, 
are open systems: that is, each has a boundary which is open to some extent 
and which makes it possible for energy or infl uence (in various forms, such 
as information or other resources) to pass into and out of its system.

One of the factors determining the “openness” of the system boundary be-
tween a community and its environment would be the ease of communica-
tion. If there were roads or television and telephone links that permitt ed 
free exchange of goods and information across the boundary between the 
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village and the rest of the world, that system boundary could be said to be 
very open. If, on the other hand, there was less ease of communication, 
if there were no roads, or the phone system did not work, the boundary 
could be said to be relatively closed.  

Th e same openness would apply if the people were co-operative and 
worked together in harmony: they would share things across their re-
spective boundaries. If there were tensions in the community, however, 
and people did not communicate and share things easily with each other, 
boundaries would be relatively closed. A lack of trust among families in a 
community, for example, would contribute to making boundaries between 
these groups seem rather closed.

Energy in system theory

Th e various things that pass across the boundaries of systems can be called 
energy or infl uence. Th ere are diff erent forms of this infl uence. A human 
being requires physical energy in the form of food in order to survive. 
We also use other forms of infl uence which can be termed social power 
or psychological energy. Th is “social energy”, which is oft en in the form 
of information, is usually the main product of human relationships and is 
a necessary element in the functioning of social systems. Th ere are usu-
ally various kinds of social energy, and diff erent people in a community 
hold varying amounts of these types of power. Some energy is able to help 
communities progress in a benefi cial direction, while other forms can be 
unhelpful. Understanding how to help communities acquire and control 
benefi cial types of energy to further their own progress is one of the main 
aims of sustainable development.

Entropy in system theory

Th e term “entropy” describes a force or tendency that is present in all sys-
tems: they all tend to “run down”, and to progress to a stage of reduced 
coherence and eventually to completely random disorder. Especially in 
relatively closed systems: they consume all the energy they have available 
and eventually stop functioning or “fall apart”. An example is organic sys-
tems that receive insuffi  cient food: they die and their bodies eventually 
decompose. A lack of aff ection has a similar destructive eff ect on a child’s 
psychological development.
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Th e tendency toward entropy in organic or social systems needs to be 
constantly countered through the generation of constructive energy from 
within or the exchange of infl uence across boundaries from one system to 
another. Th is reverse tendency, which has been called “negative entropy”, 
maintains or increases the order or harmony within systems.  

Examples of constructive energy or infl uence that can act as negative en-
tropy are food, aff ection, education, medicine, or anything else that helps 
sustain or improve the circumstances and cohesiveness of the members of a 
community. Destructive forms of energy that will reduce the well-being of 
social systems, and as such tend toward disunity and disorder, are oppres-
sion, injustice, violence, back-biting, malnutrition, poverty, and any other 
forces which prevent people from working together to achieve mutually-
acceptable goals for their collective bett erment.  

As noted in the previous chapter, these destructive forces (e.g. lack of trust) 
are frequently present in post-confl ict war-torn societies, and it can be diffi  -
cult to establish and maintain the highly-ordered forms of cooperation and 
social cohesiveness which foster collective action, harmony and well-being 
among people in these contexts. 

“Homeostasis”, or dynamic balance (and change) in 
system theory

“Homeostasis” is a term that is used to describe a condition inside a system. 
It is a “steady state” or a “dynamic balance” which occurs within a system 
when the relationship between its internal and external conditions stays 
essentially the same from one day to the next. Th e concept of homeostasis 
thus includes reference to the passage of time: a system will move through 
time in a state of dynamic equilibrium if it can continue to gain access to 
the resources it needs to keep itself in that condition. Th is is the system’s 
trajectory.

If there is a desire to help shift  a system’s trajectory there is a need to alter 
its “steady state” by modifying some of the conditions in or around that 
system. Anything that alters the energy fl ow within or between parts of a 
system can bring about changes in trajectory.  

For example, a community which has high levels of disunity among sub-
groups and is not progressing as a result can be changed by giving infl uential 
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members of each sub-group an important task to do which requires them 
to collaborate with their counterparts in other sub-groups. Working on this 
common task is likely to improve the relationships among sub-groups and 
foster a system-wide shift  from confl ict toward cooperation, and change 
the community’s trajectory for the bett er. Th e system will move at the rate 
permitt ed by the most reluctant member who has any infl uence on how it 
will progress.

Th e core of development work is the process of analysis of a system’s condi-
tions and introduction of resources that strengthen forces that alter the sys-
tem’s trajectory and promote benefi cial change. In the example above the 
resources that were introduced were the design of the shared activity and 
the ability to help key members of confl icting sub-systems see the benefi t 
in working together for their common benefi t.

Th e following fi gure illustrates some elements of the concept of 
homeostasis.

FIGURE 2 – STEADY STATE, OR DYNAMIC BALANCE AND CHANGES IN A 
COMMUNITY AS IT GOES THROUGH TIME.

Boundary management

As stated earlier, the condition within an open system is in a dynamic bal-
ance, or steady-state. Th e nature of that steady state is infl uenced by the 
energy or infl uence that crosses the system’s boundary. If there is a need to 
achieve (or maintain) a desirable condition within a system, it is necessary 
to control or manage the fl ow of energy across its boundaries – to have 
them be open or closed as appropriate to maintain acceptable internal con-
ditions as the system moves through time.
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In the previous example of overcoming disunity among sub-groups in a 
community the boundaries were open enough to allow a shared exercise to 
be introduced, and sub-group boundaries that were previously closed due 
to inter-group confl ict became more open as members worked together on 
the common task and combined their forces to achieve mutual benefi t.

One of the main diff erences between military and development strategies 
is that for development workers the boundaries are usually controlled from 
within the recipient’s system: as will be discussed later, in development the 
door opens (and closes) from the other side. In our work we don’t kick in 
doors to get what we want.

System environments

Th ere are several environments related to any system. Th ese are illustrated 
in the following fi gure:

FIGURE 3 – SYSTEM ENVIRONMENTS.

1. Th e system under consideration, and the internal environment of 
which it is aware.

2. Th e deeper internal environment of which the system is not aware.
3. Th e system’s external environment of which it is aware.
4. Th e system’s distant external environment of which it is not aware.
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Environments form the context within which any system exists, and energy 
or infl uence might be able to fl ow across the boundary from any environ-
ment to any other to alter the conditions in any part of the system.  

Th ese environments can be illustrated using the following example of a 
village in Afghanistan. If the system under consideration (#1) is the total 
population and geographical area of the village, examples of the dynamics 
of these environments could be as follows:

#2. Th e Deeper Internal Environment of which the System is Un-
aware – could be an internal struggle among senior clan leaders 
for control of the community and its att itudes toward the govern-
ment and the insurgency. Although the population of the village 
may not know about the struggle, it is likely that any outcome of 
such a dispute will spill over into the public part of the system 
and cause changes in the way the community operates.

#3.  Th e External Environment – changes in the visible environ-
ment, such as a fi refi ght between insurgents and government 
forces on the edge of town, could make dramatic changes in the 
internal conditions of the system.

#4.  Th e Distant External Environment – changes in environments 
which the villagers can’t see, such as deliberations in member 
countries’ foreign ministries prior to a meeting at NATO Head-
quarters to discuss commitments on troop deployments, would 
eventually create changes in the system. Another example could 
be a pharmaceutical laboratory’s positive fi ndings on the feasibil-
ity of using Afghan opium to produce medicinal products and a 
change in decisions on this matt er among the board of directors 
of the multinational fi rm involved. Th is would likely bring about 
major changes throughout the entire environment and consider-
ably alter conditions in the village.

Whole-System Approach
A “whole-system” approach is just what the term implies – that any change 
strategy must take into consideration as many elements as possible in 
its planning process so information is provided from a broad an array of 
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inputs before decisions are taken. An example from the auto industry helps 
illustrate the point. One of the major Japanese fi rms wanted to explore 
the feasibility of making major changes in its operations.  Before taking 
any specifi c actions they convened large gatherings of all the stakeholders 
they could assemble – those from within the organization, as well as from 
outside: car owners, private maintenance shops, parts suppliers, regula-
tory bodies, and more. In a relatively loosely-structured interaction they 
requested groups to spontaneously form and discuss several basic issues 
on which they wanted input. Th e result of these large free-form multi-party 
consultations were analyzed and incorporated into the company’s plans. 
Th e information received was far richer than would have been produced by 
a narrower tightly-structured in-house planning session.

Th e same concept can be applied to peace and security missions: all actors 
with any infl uence on the environment must be accounted for in some way 
so their inputs can be appropriately considered in any intervention plan-
ning process.

Alignment
Th e concept of alignment is used in both community development and 
organizational development and is linked to the system’s trajectory. It is 
based on the notion that all members of a system have resources and social 
energy and will direct that energy in ways that suit them. If they are aligned 
toward a common goal or guided by a shared vision of the purpose of their 
organization, their individual contributions will be mutually complement-
ary and the system is likely to progress in the direction they want to go. If, 
however, their individual eff orts are not aligned toward a common vision 
or goal, their energies will pull in various and confl icting directions and 
may tend to cancel each other out; the system will not move as hoped.

Anything which fosters alignment of the social energy of members of 
a system in a common direction will accelerate its movement along that 
trajectory.

Formal And Informal Infl uencers
Each social system has members who exert more infl uence than others, 
and the behaviours and att itudes of the rest of the system’s members are 
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aff ected by these leaders’ priorities. Formal leaders are usually those who 
are elected or who otherwise occupy visible positions of leadership in the 
local administration. Th ey may or may not have signifi cant infl uence on 
their communities. Informal leaders are the people that community mem-
bers seek out and heed when they want advice or guidance on matt ers of 
concern:  they may or may not be formal leaders as well.  

In Canadian Aboriginal communities, for example, the formal leader-
ship may be the members of the Band Council who are readily visible to 
outsiders. Informal leaders, however, may be people who remain in the 
background and are unseen by external actors, but they are sought out by 
members of the Band Council and others for guidance before key deci-
sions are taken. Th ey may be more infl uential than the formal leadership.  

Organizations have the same two-level patt ern – the visible designated 
leadership in the formal hierarchy and the people the system’s members 
turn to for advice on matt ers of concern. Th ese informal infl uencers may 
not be the same people as the managers or supervisors on the organiza-
tional chart. Th ey don’t run the organization, but the organization will not 
run eff ectively if they don’t support it. 

A development intervention needs to take both types of infl uencers into 
account if it hopes to implement any changes in the system.

A System’s Trajectory And Forces Of 
Globalization
Th e broader context within which development takes place needs to be 
taken into consideration in planning any intervention – community-level 
changes are linked to the external environment that exerts its infl uence 
even if it may not be clearly visible from the local level.  

System Th eory regards the entire world as a single system, with each coun-
try and region as sub-systems within this greater whole. Societies move 
through time on trajectories determined by the interplay of internal and 
external forces, and these eff ect systems at all levels from global to individ-
ual. One way of regarding international development is that it is supporting 
the trajectory of the entire human family toward a more equitable, ordered 
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and unifi ed world. Development is part of the multiple forces of globaliza-
tion that are at work everywhere and all sub-systems are aff ected by this.  

To place this in a historical context it is possible to say that we are part 
way through a complex process that began to move more quickly with the 
dawn of the industrialized era in the mid-1800s and will likely continue for 
another century or more before we have built the full range of institutions 
required to eff ectively manage a diverse and unifi ed world. It is a long-term 
capacity development project that will continue to keep many people busy 
for decades to come.

While a full enumeration of the social and economic principles that are 
part of globalization is well beyond the scope of this monograph, naming 
a few will suffi  ce to make the point. Th ese include the equality of women 
and men, democratic constitutional governance, access to education, rule 
of law, respect for human rights, reduction of extremes of wealth and pov-
erty, freedom of religion, and others which are refl ected in the MDGs and 
various declarations of the UN and other international agencies.

Where there is alignment of forces within national and other sub-systems 
in a manner that is consistent with the general principles of globalization, 
those societies seem to do relatively well, and where there are forces which 
are not aligned in this direction societies do not perform as well.

Th is oft en contentious matt er was clearly summarized in an article by Pra-
nab Bardhan in a recent issue of Scientifi c American. He cited a number of 
examples of diff erences between countries that seem to have somewhat 
similar circumstances (such as Angola and Botswana) to illustrate that sub-
systems which are moving in directions inconsistent with this global tra-
jectory usually experience more problems than those that are in harmony 
with global processes.53

It should be noted here that the use of the term “globalization” as a factor 
in the world’s trajectory does not imply that development workers sup-
port the Americanization of the planet – it is a far broader process that 
has dimensions we have yet to discover. A useful analysis of the challenges 
which lie ahead is Benjamin Barber’s “Jihad vs. McWorld” which points 
out the diffi  culties with both religious fundamentalism and the spread of 
the multinationals – neither are democratic and the people have no voice 
in how they operate.54
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Canadian foreign policy is increasingly focusing on this dimension of 
development. Th e conclusion of the government’s recent response to a 
report from the Standing Committ ee on Foreign Aff airs and International 
Development makes this clear:

While half of the world’s countries have made signifi cant progress 
in establishing democratic systems of government, the path to a 
more democratic world is fi lled with obstacles and success cannot 
be taken for granted. Th e Government Response to the Report of 
the Standing Committ ee sets out a series of commitments and ac-
tivities that will focus and maximize Canada’s eff orts in the fi eld 
of international democracy support. In doing so, we can make a 
real diff erence in supporting democracy and improving the lives 
of citizens around the world.55 

One of the factors fuelling the insurgency in Afghanistan is a resistance 
to globalization, a willingness by some to use brutal forms of violence to 
maintain an obsolete social order that is not compatible with the general 
principles at play in most of the world. Th is may apply to other confl icts as 
well. Any intervention that helps align community-level trajectories with 
global forces will counter the infl uences of the insurgency and foster the 
evolution of the society in a manner consistent with the patt erns in the 
broader environment. Most eff ective development initiatives are consist-
ent with this principle.

Project Design Within A Whole-System 
Approach
Eff ective development initiatives use a “whole-system approach” that takes 
into account as many contextual factors as possible as the intervention is 
being planned.  Th is is done at the same time as a focused application of 
resources is being considered on a specifi c part of the system. An example 
from the security fi eld is helpful in seeing what this entails – the following 
photo of a fl ip chart prepared by a group of staff  offi  cers at a training course 
off ered by the Pearson Peacekeeping Centre illustrates the complexity of 
the issue.
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PHOTO 2: COMPONENTS OF SECURITY – PARTICIPANTS’ WORKSHOP 
FLIP CHART. 56

It is clear from this fl ip chart that establishing security in a region requires 
adequate capacity in an array of sectors: agriculture, health, education, in-
dustry, as well as those normally associated with security such as the justice 
system, police and the military.  Other sectors such as transportation and 
communications could be added to the list. Most post-confl ict reconstruc-
tion eff orts att empt to address all these issues and more, but the job is too 
much for any one agency – a number of coordinated eff orts are required 
which hopefully cover all the required sectors. 
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While taking into account the broad whole-system context, each participat-
ing agency will work with host-country partners and other collaborating 
agencies to design their intervention using some version of the following 
list. 
 

1. Th e priorities and mandate of the mission.

2. Th e development plan (PRSP, etc) for that part of the host coun-
try’s system (if any).

3. Existing level of performance and capacity development needs of  
the host country’s systems.

4. Th e dynamics of the host environments (level of security, patt erns 
of infl uence, trajectory, etc.).

5. Other agencies or actors with signifi cant infl uence in the 
environment.

6. Th e resources available to the development agency.

7. Th e development agency’s points of contact with the host country 
system (where the boundaries are most open).

8. Th e potential maximum direct and indirect benefi ts from the 
application of resources.

9. An assessment of risks and description of mitigating factors.

10. Specifi c activities to be undertaken by the development agency 
with host country partners.

11. Th e likely short-term, medium-term and long-term results 
(eff ects) of the intervention.

12. Th e likelihood that the intervention will become an integral part 
of the host system’s operations and be carried forward by locals 
once external inputs cease (sustainability of eff ect).
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13. Ability to monitor progress and results and generate lessons learn-
ed for subsequent interventions.

Project designs must be consistent with the realization that in sustainable 
capacity development it is essential to build on the foundations of what 
already exists, and to help local systems grow using strategies with which 
the people are familiar so they can increase their eff ectiveness in serving 
the population. Capacity development is an organic process that is rooted 
in the soil of existing systems and capabilities and external actors need to 
bear that in mind as they go about their business.  

One of the criticisms of peace and security operations is that the military 
seems to have diffi  culty adapting itself to this reality, with the result that 
their inputs do not adequately strengthen host-country systems before the 
mission ends and troops are withdrawn. Th is may be due in part to the 
perception of power relations between military and host-country systems, 
which infl uences how the military thinks about what it needs to do.

Power Relations: Acting On Or Acting With?
One of the challenges in international development is the perception of 
ownership of the initiative and the quality of power relationships between 
external actors and local systems. As noted earlier, development agencies 
are oft en seen as neo-colonial agents of western imperialism, and although 
host countries are dependent on infl ows of foreign aid, they do not like 
being in a powerless position: it is not conducive to fostering autonomous 
and self-sustaining indigenous development. Although development agen-
cies are in a control position, they usually try to work in a collaborative 
and relatively egalitarian way with host country systems. Th e military is 
not accustomed to acting in anything but the role of a powerful intervener 
and controlling the fi eld of action – they act on more oft en than act with 
the focus of their att ention. However, in a counter-insurgency campaign 
where they address the 75 per cent of the intervention that is non-kinetic, 
they need to learn new power relations and new language to describe what 
they do.

A good example of the military’s underlying assumptions of power and 
control is in the terms used by a colleague describing NATO’s whole-
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system participatory strategy in designing interventions in a 3D environ-
ment – Eff ects Based Approach to Operations (EBAO):

Eff ects Based Approach to Operations is key in the 3D environ-
ment. Th e idea of this approach is to determine what eff ects you 
want to have on the ground and in the end, fi nd out who the play-
ers are that will help you achieve those eff ects, and then engage 
those players early in your planning to fi nd out how to achieve 
those eff ects. If you don’t engage all the players and coordinate, 
you may have unintended consequences.57

While he is describing a multi-party participatory process that is essential 
in an integrated peace and security operation, a development worker would 
say there is a diffi  culty with the role relationships implicit in the statement. 
Th e military strategy seems to presume it is NATO that will do the plan-
ning and achieve the eff ects, not the host country agencies with whom 
the intervener collaborates. While the military might well facilitate the 
process, they don’t own the process, the local institutions do (or should). 
Th e vocabulary used indicates there is a substantive control orientation in 
perception of ownership of the intervention by the military, and this could 
be a problem.  

While in practice the host country systems must become the main actors 
in establishing security, the choice of terminology indicates quite diff er-
ent perceptions of power and initiative in how development takes place. 
External actors should not act on the environment; they must work with 
the people and organizations in the host country to achieve stability. Th is 
may be part of the reason why a whole-system participatory approach to 
sustainable capacity development seems not to be part of the military’s 
contribution in many peace and security missions, and why it is too oft en 
necessary for troops to return to places like East Timor and Haiti to help re-
establish stability following their premature departure fi rst time around.

Helping A System Move: 
You Can’t Push A Cat Upstairs
As noted earlier, a system will progress along its trajectory at the rate that 
its slowest member with infl uence wants to move. If people feel they are 
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being asked to do something they don’t really want to do (or can’t do), 
or are pushed faster than they want to go, they will fi nd ways to resist this 
pressure.

In cases where movement is not taking place in spite of repeated direct at-
tempts to encourage change, alternate indirect strategies may be required. 
An example from BGen Pepin’s work while he was in Afghanistan illus-
trates the point: 

In 2006 there were serious concerns within the command group 
at CJTF-76 [Coalition Joint Task Force 76] that a Governor of 
one of the eastern provinces had not yet prepared a provincial de-
velopment plan, and the lack of this plan was hampering develop-
ment eff orts and contributing to insecurity in the area. BGen 
Pepin visited with the Governor more than once to encourage 
him to prepare a plan, and explained all the good reasons why 
this should be done. During each visit the Governor was warmly 
hospitable, fully engaged in the conversation and committ ed 
himself to having such a plan prepared. Aft er the second visit 
there was still no sign of such a plan and BGen Pepin sensed the 
Governor was becoming irritated with these demands: knowing 
that escalating the matt er within OEF/ISAF would not be pro-
ductive, he decided to use a Afghan face and voice to try to con-
vince the Governor. He discussed this problem with the Minister 
of MRRD, the ministry that was involved in coordinating the 
provincial development plans with the ANDS, and the Minister 
agreed to do what he could to encourage the Governor to prepare 
the plan. Th e Minister accepted the military’s help with transpor-
tation to the province where he spent a full day meeting several 
key offi  cials and providing advice and counsel to the Governor 
and his team of administrators. Th is event was a win/win situa-
tion both for the central and provincial governments. Within a 
short time the provincial development plan was initiated and a 
fi rst draft  produced.58

Th is is an example of an outsider having some access to a system but lim-
ited infl uence to change how it actually worked. Th e boundary between 
BGen Pepin and the Governor was open only to the extent necessary for 
polite conversation, but not open enough for the General’s comments to 
eff ect a change in behaviour. BGen Pepin had a more open boundary with 
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the Minister who saw the need for the plan and in turn exerted suffi  cient 
infl uence on the Governor to produce the desired eff ect. BGen Pepin could 
talk with the Governor but could not push him to act:  the Minister could, 
and did. As a result of the Minister’s input the Governor’s behaviour was 
changed and progress was made.

In another situation, the SAT members working with IARCSC were well 
into helping the Commission improve its internal functioning, which in-
cluded encouraging the Chairman’s Special Advisor to establish regular 
senior management meetings where the heads of the various units in the 
Commission would meet to update each other on progress they were mak-
ing on their units’ strategy and work plans. SAT members had worked with 
each unit head to prepare work plans with measurable results, a process 
that was normal business practice for the advisors and was also espoused 
by several Afghan managers. Th e Afghans agreed that their work plans 
made good sense and that they would follow them and meet on a regular 
basis to report on progress and explore reasons for any problems they were 
having reaching anticipated objectives.

For reasons that were not made clear to SAT personnel, these meetings 
were rarely held on schedule, there were frequent absences and in one case 
a unit head went on a long unannounced road trip and did not do the work 
he had agreed to do to meet his work plan’s objectives.  

SAT had worked closely with these offi  cials and they all had agreed to do 
what was required to improve the quality of management in the Commis-
sion, but they did not do what they said they would. It seemed they did 
not want to be pushed into something the advisors considered was good 
management practice, and found indirect ways of avoiding something they 
were uncomfortable doing. Although the reasons for non-involvement 
were not clear, it is likely that the avoidance was linked to a reluctance to 
admit there were problems they did not know how to resolve, and a desire 
to avoid the loss of face they would experience from a public admission of 
their problems. Th is is consistent with the lack of trust and other trouble-
some psychological traits associated with reconstruction of war-torn soci-
eties discussed earlier.  

It is unlikely that the Afghans would have been able to articulate their rea-
sons for avoidance, with the result that the SAT advisors were left  with a 
clear awareness that something was not working but did not know why, 
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and felt a deep sense of frustration rooted in not being able to pinpoint the 
reasons behind the lack of movement in the system. 

Most seasoned development workers have experienced this challenge and 
can adjust their strategies to be more closely aligned with the ability of host 
nationals to absorb and apply new information and ways of operating, and 
can continue to help the system move forward, even if it is at a lower rate of 
progress than initially hoped.

Choosing An Intervention Strategy: 
Th e Best Or Th e Possible?
As noted earlier, in development work it is important to see the problems 
at the community or organizational level as symptoms which point to a 
cause or several causes, determine the possible remedies for those causes, 
consider which of those treatments are feasible or desirable and then to 
make a choice and apply the remedy, even if it is sub-optimal – in medicine 
sometimes the quickest cure for an illness does a lot of other damage and it 
is bett er to use a slower and less disruptive treatment to achieve something 
that comes close to the desired result.

An example from Afghanistan is associated with the realization that the 
head of one of the key government ministries was not able (or willing) to 
do his job properly and the most obvious solution was to get the President 
to replace him. Although this recommendation had been made several 
times no action was taken, much to the frustration of the advisors who 
were trying to help the ministry improve its performance.  

A closer look at the situation shed some light on why this was the case.  
Th e minister was a former mujahadeen commander (like several others at 
that level) and had been given this high-placed post as part of an arrange-
ment to keep him happy.  He liked the status that came with the position, 
and had let it be known that he wanted yet a higher profi le job for which 
he was even less qualifi ed, so the appointment could not be made.  If he 
were removed and suff ered loss of face or status it would cause a great deal 
of trouble for the President, because he had a large number of friends in 
Parliament who would make life even more diffi  cult than it already was.  
In the reality of the situation it was easier for the President to put up with 
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a poorly functioning ministry than to suff er the consequences of applying 
the most obvious remedy – removal of the individual.

A less-disruptive but sub-optimal solution was found by encouraging the 
minister to appoint a competent assistant, who then became the main con-
tact between the technical specialists and the ministry. However this less 
than ideal “treatment” brought with it a number of frustrations, because 
even though the assistant knew what was needed there was only so much 
that could be accomplished because of the minister’s inability or unwilling-
ness to do what was required to improve the functioning of the organiza-
tion. A result was that much-needed organizational reforms that could have 
been done in a year or two took considerably longer; some did not happen 
at all and would have to wait until the minister moved out of the way. 

Th e team of technical specialists had to reduce expectations of improve-
ment in that part of the government’s operations and to decide whether 
they wanted to keep on working with that ministry or to reassign their per-
sonnel to another part of government where conditions were more propi-
tious. Th ey opted for the latt er, moving most of their resources to the more 
fertile environment, leaving a single member to continue working with the 
assistant to help accomplish what litt le could be achieved in spite of the 
blockage at the top of the system.

It is a diffi  cult decision to make but there really was no other choice. Th e 
situation brings to mind the saying att ributed to T.E. Lawrence in 1918:
  

It is bett er to let them do it themselves imperfectly than to do it 
yourself perfectly. It is their country, their way, and our time is 
short. 

Entering A System: Th e Door Opens 
From Th e Other Side
Gaining entry to a system is one of the more challenging aspects of de-
velopment work. Sometimes an indirect approach brings great results – as 
in the case of how SAT was invited to work with the Minister’s offi  ce at the 
MRRD.
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Lieutenant-Colonel (LCol) Pierre St-Cyr was the leader of one of the SAT 
planning teams at the time of a Cabinet shuffl  e which saw an enthusiastic 
and capable Mr. Zia appointed to be Minister of Rural Rehabilitation and 
Development. Th e team had begun to establish relationships with the Min-
istry through the work of the strategic communications specialist, who had 
a good relationship with counterparts in the upper levels of MRRD. CIDA 
was also providing support to the Ministry. Shortly aft er the new Minister 
took offi  ce it came to CIDA’s att ention that he wanted to go to Kandahar to 
see conditions for himself, to check on the accuracy of the information he 
was receiving from his staff . With SAT’s help the schedule of the Canadian 
C-130 Hercules (Herc) fl ight to Kandahar was adjusted to accommodate 
the Minister. LCol St-Cyr joined the group and accompanied the Minis-
ter on his fi rst fl ight in a Herc, during which Zia was invited to sit in the 
cockpit, something he enjoyed immensely.  All the way to Kandahar he let 
the Minister lead the discussion, and they talked a lot about fl ying (LCol 
St-Cyr is also a pilot) – by the time they landed the Minister was saying he 
wanted to be a pilot as well. Th ey also discussed the Minister’s vision and 
his ultimate goals for MRRD. In this conversation, LCol St-Cyr began to 
get some understanding of the Minister as a person. He said that he would 
accompany the Minister during the day, observe his interactions, and by 
the end of the day he would be in a bett er position to comment on poten-
tial advice and support from SAT.  

Once in Kandahar, the Minister wanted to visit the Governor and his staff  
and do an assessment of his Ministry’s operations in the area. Th e CIDA 
representative could not go outside the wire with the Minister, leaving the 
PRT Commander (who provided ground transportation) and LCol St-Cyr 
to accompany Zia to the Governor’s palace.  Th ey found the Governor had 
left  because of heightened security problems associated with the high-
profi le visit:  he presented a major target. When it was time to return, Mr. 
Zia was in a pensive state, considerably disturbed by what he had seen: it 
was quite diff erent and much worse than he had been led to believe at head 
offi  ce. LCol St-Cyr recalled the trip:    

On the return fl ight, it was obvious that Zia was exhausted… We 
discussed the events of the day, his perceptions, his intentions 
and his hopes.  Th e (conversation during the) last part of the trip 
was oriented to his family, his country and on Canada. Before 
leaving the plane, I asked … to meet him for 15 minutes in his 
offi  ce, regarding a proposal to help him. He rapidly agreed, and at 
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that time, for some unknown reason, I knew we were on the path 
of building a solid relationship based on trust and confi dence.59

Two days later, LCol St-Cyr, SAT Commander Col Capstick and the team’s 
strategic communications specialist met the Minister in his offi  ce to pro-
pose SAT’s support for his operations. LCol St-Cyr recalled: “Th e short 
discussion, basically due to his (established) confi dence in us, led to an 
agreement of having the SAT-A working to support his Ministry.” 

Th e next day, the Minister announced to his senior staff  that a group of 
offi  ces adjacent to his own would be allocated to SAT, requiring the reloca-
tion of a group of advisors funded by a major development agency, and that 
his staff  were to work closely with SAT members to improve the planning 
processes in the Ministry.  Th is happened in July 2006:  support continued 
to be provided by the second SAT Roto, and the third group of SAT plan-
ners were still working with MRRD in late 2007.

LCol St-Cyr’s non-directive approach contributed to the door opening at the 
top of MRRD, a Ministry responsible for much of the government’s activities 
in rural Afghanistan, including the NSP, which was present in over 20,000 
villages across the country. It also contributed to keeping that door open.

Staying In A System: Keeping Th e Door 
Open
While gaining entry to a system is a fi rst and necessary step in a develop-
ment initiative, being permitt ed to remain in the system is another mat-
ter. SAT’s successful entry into MRRD was sustained in large measure by 
the strategy used to keep their Afghan counterparts in the forefront of the 
work, and the high quality results of the team’s eff orts.

Th e fi rst challenge Zia gave the team was to review the MRRD Strategic 
Plan – this was done in a way that reinforced Afghan ownership of the pro-
cess and the results. LCol St-Cyr commented: 

Our credo was to ensure the Afghans would always have the 
(credit for) the work we were doing (with) them.  Put an Afghan 
face on everything.  Th is would lead to … capacity building with 
the Afghans.  Results (were that) they were feeling more proud 
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and more responsible. … Our offi  ce was decorated only with 
Afghan memorabilia. No Canadian items whatsoever. Zia was 
touched by that. Simple things like that (reinforced) our intent to 
(show)… that we had no national hidden agenda.

Th e second challenge was to review and complement the MRRD 
Strategic Communication Plan. (Our strategic communications 
specialist) … produced an excellent alternative enhancing their 
existing … Plan. 

Th e next step was to slightly modify the Strategic plan and to (de-
velop)… an Implementation plan. Th e implementation plan had 
to be agreed (to) by all stakeholders (tribes, provincial reps, area 
reps, ethnic groups etc.). Th is caused great concerns to Zia, think-
ing it would take months to get the inputs from all these stake-
holders. We turned the problem into an effi  cient solution, (by) 
holding a mega conference with all these stakeholders, dividing 
them into groups (with mixed) reps from all parties. We trained 
… Afghan facilitators and helped them in producing a work plan 
to validate, commonly, all 52 aims of the Strategic Plan. We then 
helped them … turn the results into a coherent Implementation 
Plan that met each stakeholder’s desires. Th is event took us one 
month to put together. We then left  Afghanistan to be followed 
by no 2 SAT-A team.60

Two things contributed to the continued receptivity by the Minister: the 
SAT members’ att itude and approach which put Afghans in the forefront 
and made it clear there was no ulterior motive or hidden agenda, and the 
team’s ability to prepare useful products for the ministry. Sustainability of 
a worker’s eff ectiveness is linked to appropriate values and a high quality 
relationship coupled with obvious technical competence that produces 
something of value for the host government agency.

Th e Door Also Closes – Examples
Th e door also closes from the other side, sometimes due to conditions in 
the recipient of assistance, and in others due to the behaviour of the pro-
viders of assistance. SAT encountered the fi rst type of challenge, which led 
them to stop working with one of the Afghan government ministries. LCol 
St-Cyr commented:
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A factor that we should have considered more deeply is the im-
portance or the status of the individuals we were dealing with. 
Th e (Minister), a former Mujahadeen, wanted to keep a form of 
power, as he had in the past over his warriors. He was then clear 
that he would not accept advice from a foreigner that could aff ect 
his prestige over his subalterns. Also, he had to please his master 
(Karzai) in showing support in giving just enough att ention to 
the SAT. Th is is a form of corruption, or hypocrisy.  

Th ere are some Afghans that (think they) do not need support 
from outsiders. Th ese same Afghans fi rmly believe that they … 
have all the tools and knowledge to do what they have to do.

To avoid … these deceptions, we should analyze the opening, or 
the willingness of these individuals…(to see whether) they know 
if they need help or not. We should not force our way in. We have 
to understand the culture, the relationships they have (with) each 
other, the importance of their status and the desired end state.61

 
In some cases the providers’ behaviour contributed to the closing of the 
door. In meetings with Afghans and development advisors from a number 
of agencies there were several situations in which the advisors’ strong en-
couragement and insensitive enthusiasm, sometimes coupled with pater-
nalism, contributed to their not being able to exert signifi cant infl uence on 
the organizations they were trying to help. In some cases it may have been 
a function of incompatible or inappropriate communication styles or att i-
tudes, and in others it was a matt er of Afghans being expected to move faster 
than they wanted to go. Th e results were usually a shift  in communication 
patt erns coupled with extensive discussions among the Afghans, especially 
when the technical advisor was not present. Th ese awkward situations af-
fected not only foreigners – Afghan expatriates who returned to their home 
country to help the Karzai government could also fi nd themselves being 
shut out and not being able to exert meaningful infl uence in the system.

Insensitive enthusiasm & paternalism

In one troublesome situation the representative of a major donor agency 
approached the Director of the Training and Development Department to 
discuss his plans and funding requirements for the next few years, to incor-
porate in their forecasts. Th e Director responded by reviewing the main 
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features of the priority list his unit had prepared, complete with a work 
plan, draft  timelines and priorities, to let the representative know where 
he wanted the organization to go. Th e donor representative glanced over 
the work plan and abruptly stated that the items on the list were not appro-
priate. She said she drew from her past experience in other countries and 
extensive academic work and overrode the client’s wishes and prescribed 
the training and human resource development work she said they needed 
to build up the institutions of state. Th e tone of the meeting became much 
less cordial as she confronted the Director in a way that made it clear she 
thought that he did not know what he was doing and wanted to set him on 
what she saw as the right path. During this encounter he became steadily 
more angry and fl ustered, all the while feeling somewhat trapped because 
his operations depended on donor funds.  

Aft er the meeting ended he asked for feedback on what had happened. He 
was told there seemed to be problems with the representative’s approach, 
which did not att empt to build on work done within the Afghan system. He 
agreed and said that her predecessor at the funding agency had a more col-
laborative approach and it was unfortunate he had been replaced. He said 
he was ready to tell the donor that they no longer wanted to do business 
with them, something that would have been a problem for the donor, since 
Afghanistan was one of their major clients and this Department’s work was 
a key area in the donor’s fi eld of interest. 

Unfortunately there are too many similar cases of technical advisors behav-
ing in paternalistic and insensitive ways, resulting in increasing the distance 
between donors and their government clients.

Too much pressure and scapegoating

Some of the challenges SAT faced in working with IARCSC were in part 
the consequences of pressure from all sides on the Special Advisor to the 
Chairman, their main contact with the system. Th e Special Advisor was 
in a diffi  cult position, caught between a Chairman who did not seem to 
know how to (or want to) improve his part of the organization, and the 
heads of the various units in the Commission, some of whom were not on 
good terms with the Special Advisor. Some of the inputs from SAT were 
based on the need to make a number of organizational changes that would 
aff ect the way the senior management team operated, its communications 
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processes and other factors normally found in improvement of a senior 
management team.

SAT members were becoming increasingly frustrated in their work with 
IARCSC, largely because the Chairman did not seem to be responding to 
their organizational change suggestions by implementing them in a mean-
ingful and timely manner. It became evident that things were gett ing worse 
when it was reported that the SAT member who had been working closely 
with the Special Advisor, and who was essentially her “right hand man” and 
sat in on almost everything she did, was being asked to wait outside her 
offi  ce while she had meetings in which he would previously have partici-
pated.  At one point he was waiting outside her offi  ce over half an hour later 
than the time they had set for a meeting. Th is new more distant relation-
ship was a sign of a deepening problem.

Th e advice SAT was providing was encouraging the Special Advisor to 
push the Chairman and heads of IARCSC units to implement measures 
to improve their operations. When it became clear that a number of these 
measures would not soon be translated into action, and the main blockages 
were the Chairman and several unit heads, SAT members began seriously 
considering shift ing to MRRD (as noted earlier), a more receptive and fer-
tile place to work.  

Th e external pressure from SAT was making matt ers more diffi  cult for the 
Advisor, who seemed to react by wanting to put some space between her-
self and the SAT team. Part of this distance was accompanied by comments 
to the eff ect that SAT had begun to be caught in internal IARCSC politics.

When things are going badly within a system, it oft en is easier to blame 
the outsiders for the problem rather than confront the internal actors and 
fi x the dysfunctional dynamics at the source of the diffi  culty – to make the 
advisors be the scapegoats for challenges the host country system is not 
willing or able to address.

So not only did the SAT members’ enthusiastic pressure have a negative 
eff ect on relations with the prime client contact (the Special Advisor), as 
part of the “closing of the door” with the Commission there were state-
ments to the eff ect that the SAT team had become inappropriately involved 
in internal issues and confl icts. Once the Special Advisor began closing the 
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door on SAT, the team had no option other than look for somewhere else 
to provide assistance to the government.

In the work of most seasoned development practitioners there are many ex-
amples of this closing of the door. Once it begins, it is next to impossible to 
reverse the process unless there are changes in who are the “point” people 
on both sides, and they are able to work in new ways to build the relation-
ships afresh. Th e second SAT group assigned one member to work with 
the Advisor in an executive assistant capacity, a lower level of input than 
the previous team was att empting to make – this kept the door somewhat 
open but did not include the organizational change work the Commission 
required. It was a compromise that both parties could live with. 

Where Does Th e Energy Come From For 
Social Progress?
One of the diff erences between military and development approaches is 
the source of energy they use to achieve a desired eff ect. While the military 
tends to think in terms of the power they bring from outside to achieve a 
result, development workers rely primarily on the energy that is already 
present in an environment to help a system move.  

Th e origin of the NSP provides a good example. As noted earlier in the sec-
tion on gender and development, in the mid-1990s UN (Habitat) staff  in 
Mazar-e-Sherif began working with women living in the areas around several 
mosques, and aft er some experimentation several “Community Fora” were 
established. Th ese women-led neighbourhood-based co-operatives started 
with relatively small grants as seed money to begin providing a range of 
services to the communities – some of their activities generated income 
that was used to help the organizations grow and operate on their own. By 
1998 ten of these Fora were established in Mazar, Kabul and Bamyan and 
provided a model of grassroots governance that the Karzai government 
adopted and modifi ed and subsequently spread as the NSP to over 20,000 
villages across the country. 

An indication of the extent of community support for the original Fora was 
that when the Taliban took Mazar in 1998 there was extensive looting and 
destruction of facilities linked to development agencies. Th e centres from 
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which the Fora operated were protected by their neighbourhoods and re-
mained undamaged throughout the turmoil.

In sustainable development it is clear that external resources are a tem-
porary input to help a system reach the state that it can carry on with the 
initiative on its own aft er assistance ends. Care is required to avoid mak-
ing inputs that create conditions that cannot be sustained when foreigners 
leave – the result can be disillusionment and disappointment which could 
fuel increased resentment and alienation toward external parties such as 
the government and the international community.

Quick Impact Projects (QIPs) And 
Sustainable Development

Another area where military and development practitioners diff er is in the 
perception of how much time is required for a development initiative to 
achieve a desired sustainable eff ect. In a confl ict zone where it is import-
ant to secure the support of local communities it is understandable that 
there will be a desire to fi nd quick ways of achieving this result.  Short-
term projects with immediate impact are sought out, such as paving a road, 
repairing an irrigation canal or building a school. While these are oft en 
worthy eff orts it is important to note that they may not make a signifi cant 
long-term change in the area’s trajectory – they may not increase the host 
environment’s ability to fuel and manage its own growth.  

Th e military operates on considerably shorter schedules than do most de-
velopment agencies: they tend to think in terms of days, weeks and possibly 
months rather than in years. A community’s norms and att itudes rarely 
change that quickly. While there may be a need for quick impact initiatives 
in an AO, wherever possible these should be designed as an integrated ser-
ies of inputs that exert an on-going and sustainable infl uence on the living 
conditions and patt erns of relationships in the community.  

Th is is particularly important where the objective is to strengthen gov-
ernment operations at any level – most bureaucracies change relatively 
slowly. Fostering corporate culture change, strengthening management 
skills and providing staff  development, for example, are long-term eff orts 
in any country, and even more so when the organization is operating in 
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an insecure environment and there is a long-standing history of corrup-
tion and cronyism, which is in turn linked to a people’s perception of its 
government. It is unreasonable to expect most quick impact measures to 
have much of an eff ect on these fundamental contributors to the quality 
of a population’s relationship with its government. Interventions of this 
type need to be carefully executed and expectations must be thoughtfully 
managed to avoid reinforcing disillusionment in a skeptical community. 
A group that has experienced a loss of hope is more diffi  cult to work with 
than one in which hopes have not yet been raised and then dashed.

Conclusion
Unlike most military campaigns, development is a low-power intervention 
business – technical advisors are just that:  advisors. Th ere is no obvious 
equivalent of the military chain of command in the development fi eld, 
and the local offi  cials with whom we work are in essence the masters we 
serve. It is a challenging and contradiction-fi lled area of practice, partially 
because much of the servant’s job is to help the master learn how to lead – 
to acquire the skills and exercise the authority required to properly manage 
the instruments of state – and also to direct the technical advisors who are 
there to help this happen.

In a recovering fragile state with an active counter-insurgency campaign a 
whole-system perspective is required to focus donors’ temporary inputs on 
formal and informal leaders in sub-systems that have potential to align and 
accelerate the whole environment’s movement along a desirable trajectory. 
Th e next two chapters summarize the cast of characters that need to be 
taken into account in these contexts, and provides some information on 
how host country systems work. Th ese are part of the foundation on which 
capacity development specialists build to help societies move forward.
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CHAPTER 6

Th e Cast of Characters – 
Who’s Who?

Introduction
Th is chapter is an introduction to the wide variety of actors who may exert 
infl uence – positive or negative – in an AO. It’s an att empt to deal with 
a need that several military offi  cers expressed as wanting to know “who’s 
who in the zoo.”  

In development work it is essential to take into account all major actors 
and to do whatever possible to encourage them to support the constructive 
movement of the society along its developmental path. In spite of the Paris 
Declaration on aid coordination described earlier, achieving this coherence 
is a major challenge in postwar reconstruction. As Paris and Sisk state:

Organizational coherence involves the need for coordination 
among the myriad international actors involved in these (state 
building) operations, including national donors, regional or-
ganizations, international fi nancial institutions, specialized 
international agencies, global bodies such as the UN and non-
governmental organizations. However, coordination is very diffi  -
cult to achieve, due in part to the confusing or competing lines of 
authority and budgetary autonomy among these actors, includ-
ing within the UN system itself. …

Beyond the coordination of international actors, there is also a 
need for organizational coherence among the legitimate repre-
sentatives of the host society itself, so that international actors 
can engage eff ectively with national leaders. Th e danger, however, 
is that eff orts to identify national-level interlocutors can result in 
an overemphasis on elites based in the capital, at the expense of 
regional and local institution-building.62
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Th e various international and local actors who may exert infl uence in an 
environment can be placed in three broad categories:  

1. Groups or forces that are already expending energy in a direction 
that is compatible with the society’s reconstruction process, such 
as well-intentioned host country government and private sector 
organizations, families and social groups that want litt le more 
than a society that works, and most agencies of the international 
development community.

2. Entities that seem to be relatively neutral, in that their energies 
neither help nor hinder progress, such as community leaders in a 
confl ict zone who are ambivalent about supporting either side – 
insurgents or the government. 

3. Groups or forces that are expending energy in unconstructive 
ways and hindering the progress of the society along a benefi cial 
trajectory, such as inept or corrupt offi  cials, insurgents, members 
of the drug trade (local and international) and backroom man-
oeuvring among powerful geopolitical and economic actors who 
are more interested furthering their own interests than in fostering 
the bett erment of the people.

All three are active in fragile recovering states such as Afghanistan and need 
to be considered in a whole-system approach to the development and de-
sign of any intervention process:

• Th e fi rst group’s energies need to be reinforced and increased 
wherever possible.

• Th e second group – those who may be seen as neither helping nor 
hindering – should be clearly identifi ed and carefully analyzed, 
since they have the potential to exert either positive or negative 
infl uences on the system. Th e negative potential needs to be ready 
to be countered in some way to maintain the system’s progress, 
and measures are required to reinforce and productively engage 
any constructive energies that may emerge.

 
• Th e third group includes clearly destructive elements such as in-

surgents, warlords and corrupt leaders, as well as other negative 
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infl uences such as parochialism, gender inequality, and illiteracy. 
Th ese negative forces need to be regarded as impediments with 
infl uence that needs to be countered or neutralized, but which 
could also change to become supporters of constructive growth.

Th e second group is a key factor to engage in fostering healthy social 
progress and dealing with insurgents. In some parts of Iraq, for example, 
tribal leaders who were previously not actively supporting either side of 
the confl ict began supporting government forces and contributed to driv-
ing foreign militants out of their areas of infl uence. Th e same has been seen 
in some areas of Afghanistan. 

Some in the third group have been called “military entrepreneurs” – people 
for whom fi ghting is a business, and who can be infl uenced by seeing their 
interests being served by either being part of the confl ict or by ceasing 
hostilities. Ideology plays less of a role in their behaviour than their desire 
for benefi ts and infl uence in their areas of operation.  Financial or political 
measures are sometimes eff ective in reducing the disruptive infl uence of 
these actors. Th is is consistent with the well-known fact that wars against 
insurgencies are “won” primarily by political and economic incentives 
rather than kinetic means. Care must be taken, however, since some of 
these entrepreneurially-minded groups have been known to switch sides 
several times in a confl ict, and some have taken money from both sides 
while pursuing their own agendas.

Th e military may consider some in the third group to be “the enemy” and 
be ready to plan campaigns to neutralize their infl uence. While there may 
well be members of a system whose infl uence needs to be forcefully coun-
tered, in the development world the concept of “enemy” is rarely used.  As 
will be discussed in Chapter 8 on the need for a change in mindset, in de-
velopment and also in business, the approach to dealing with groups who 
are seen as opponents to change is quite diff erent than in the military.

Th is chapter provides basic descriptions of a number of the actors who 
have roles in post-confl ict reconstruction, based largely on the situation 
in Afghanistan in late 2007. It begins with a description of the formal and 
informal dimensions of a society’s structure and patt erns of infl uence. Each 
AO will have its own cast of non-military characters who must be under-
stood if the campaign is to succeed.
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Host-Country Systems – Formal And 
Informal
One way of regarding the recently-introduced government of a country 
like Afghanistan is as a relatively thin layer of new organizational patt erns 
that has been spread over a much deeper layer of long-standing networks of 
relationships that really determine how the society operates. Th ese two can 
be called the formal and informal levels of the host country’s systems.  

Th e persistence and importance of informal networks during and aft er a 
confl ict was noted in an earlier comment by Barakat and Chard, and is re-
peated here for convenience:

It is, however, never the case that no social institutions or cap-
acities survive, although oft en it is the ‘rule-based’ institutions of 
non-formal collaboration in civil society that are strengthened by 
the struggle to survive a war, while formal organisational struc-
tures may indeed have broken down. Th e donor haste to see re-
cognisable organisations in place oft en ignores these institutional 
capacities instead of building on them but … the lessons learned 
about best practice for development are applicable and indeed 
even more necessary in recovery from war.63

Many organizations (including the military) have the same patt erns:  there 
is the formal organizational chart showing a tidy hierarchy of leaders, man-
agers and subordinates, and then there is how the organization really oper-
ates and who has credibility, respect and infl uence in the system – these 
may not be the same people and groups as in the organizational chart. Th e 
second network is the informal web of relationships that is largely invisible 
to outsiders but which insiders know intimately: without support from the 
informal system the organization cannot function. Any eff ective capacity-
development intervention needs to understand and incorporate both net-
works of infl uence in its strategy.  

In places like Afghanistan the international community spends most of 
its time and energy engaging with the relatively thin formal layer, while 
what actually happens in the society is determined largely by the deeper 
informal network of relationships. Because of the short time that most mil-
itary actors spend in the country, many fail to recognize the importance of 
the informal network, let alone discover how it operates.
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People who occupy positions in both systems, such as host-country lead-
ers and offi  cials, are sometimes infl uenced more by the informal layer than 
the offi  cial formal level of their worlds. Th is is particularly true in societies 
which are ranked high on Geert Hofstede’s collectivist dimension, where 
maintaining membership in one’s group is more important than asserting 
one’s individuality and acting independently.64 An example of this is the 
reluctance of a fi nance offi  cial to disclose a supervisor’s impropriety when 
the consequence of blowing the whistle would have been a strongly nega-
tive impact on the status and prestige of older members of his family and 
would have resulted in serious confl ict and permanent damage to his rela-
tionship with his primary affi  nity and support group. 

One of the truisms of psychology is that all behaviour is intentional and 
seems rational to the actor at the time. If the actions of a host-country 
offi  cial seem to make litt le sense to an observer who is a member of the 
international community and is expecting behaviour that is consistent 
with the patt erns of the formal structure, it is likely that the largely invis-
ible deeper dimension of the informal structure, which is that offi  cial’s real 
psychological, social and economic home, is exerting its infl uence. In many 
cases these complex deeper patt erns are not clearly evident even to the in-
dividuals themselves – they are largely transparent and diffi  cult to explain 
to outsiders.

Th ese informal networks are oft en deeply rooted in the individuals’ hist-
ories. Th ey may have been developed in childhood or while in school or 
even earlier, through kinship, social and business relationships extending 
back several generations. Discovering how they operate is a major chal-
lenge in development work – once some understanding is achieved, the 
deeper dimensions of the society’s patt erns of behaviour and belief become 
more evident and it is possible to apply appropriate infl uence with greater 
benefi cial eff ect.  

It can take some time to acquire this understanding: in community work 
in Aboriginal villages in northern Canada it takes a skilled practitioner at 
least six months of building relationships with members of several sub-
groups to begin to get a sense of how the informal dimension of the society 
operates. In a war-torn country where trust has been destroyed and where 
large-scale international development and military activity has had a major 
distorting eff ect on the society, achieving this understanding could take 
signifi cantly longer. 
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It is possible to link this discussion of formal and informal structures to the 
three groups mentioned earlier in this chapter – those who are in favour 
of the government’s agenda, the ambivalent and those against.  A host-
country offi  cial’s participation in government might seem to place him in 
the fi rst group, while his informal allegiances might be rooted in one of the 
other groups. Th is is likely to result in marked diff erences between what he 
says and what he does, much to the consternation of external agents whose 
mission is to help the country move in a desirable direction. 

Help is needed to gain suffi  cient clarity to make some headway in these 
situations: it is essential to work with “cultural brokers” – people who know 
something about the deeper dimensions of the society and how it oper-
ates, and who can eff ectively communicate this to outsiders. Th eir role is 
described in the following chapter.

Traditional, Local And Community-Based 
Organizations And Th eir Roles
Each local area or community has its own array of formal and informal 
organizations that need to be taken into account in a development eff ort. 
It can take some time to discover who these local groups are and how they 
work. Th e following information on community-level organizations was 
provided by Dr. Tooryalai Wesa, an Afghan-Canadian based in British Col-
umbia who has worked for years in development in Kandahar, Helmand 
and other parts of Afghanistan. He begins by referring to the three categor-
ies of actors noted above.
 

I believe the military needs people from all the mentioned cat-
egories for diff erent occasions/deals/events. Religious and tribal 
leaders are the key players on both government as well as inter-
national sides. I think we should look for the following:

 
1. Rural (village political structure). Th ere are some positions 

in the villages called Malik or Arbab in diff erent part of the 
country. Th ese are the positions selected by the rurals. People 
in these positions are dealing with the internal issues in the 
villages as well as with the district government. 
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2. Educational Institutions, rural schools, one-teacher schools.  
Mosques (imams) only take care of religious literacy. Usually 
an older lady (oft en a widow) teaches the holy book (Koran) to 
young girls and young boys. Certain hours in the morning and 
aft ernoon, children go to her house and read the holy book.

3. Irrigation. Each village has an assigned person, called Mirawe.  
He takes care of the irrigation system in the village. He is 
elected by the villagers.  Since irrigation water is a problem, 
this person manages the time of the water. People get certain 
number of hours of irrigation water.  Th e number of hours 
depends on the size of the farm. Th e more the size of the land 
is, the more hours he gets.

4. Agricultural. Co-ops, certain provinces in the country have 
scores of co-ops.  Th e co-ops sell the products through the 
co-ops. Each co-op has a team (Administrator, treasurer, 
secretary and members). Kandahar, Helmand, and Parwan 
provinces were prett y famous for their co-ops in the good old 
days. Th ose co-ops were mostly grapes co-ops.

5. While I was working for UN in early 2006 in the provinces of 
Herat and Balkh, I introduced the idea of associations. I or-
ganized similar crop/livestock growers in one association. i.e. 
wheat growers, cott on growers, dairy, beef growers, etc. asso-
ciations. Th e idea behind was to make it easy for the support 
of international NGOs. It means that when an NGO wants 
to support wheat, cott on or whatever growers, it knows who 
they are.

6. Village/community level NGOs. Numerous villages have (lo-
cal) NGOs doing educational, construction, irrigation, etc. 
activities.

7. NSP, local shuras, are the very latest initiative.* Some of them 
are really helpful.

* Th e NSP is a successful Afghan government initiative providing a forum for community 
consultation on development priorities and activities. Local shuras (community consulta-
tion and decision-making gatherings) have been encouraged by the government.
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Any new idea, program, or action introduced to the villages must 
have certain characteristics to be adopted by the locals, otherwise, 
locals will resist it. Furthermore, the communication or dissemin-
ation of each program requires certain methods, media, etc.65

Th is list shows that rural communities have a multiplicity of local organ-
izations and decision-making processes that deal with a variety of issues. 
Some address contentious matt ers such as determining access to a scarce 
resource such as water in an irrigation system – the person making these 
rulings is oft en selected by the community because of a high minded char-
acter and a history of fairness and justice in decision-making.  

International actors wanting to work with communities need to recognize 
that a variety of decision-making systems already exist, and that if new 
forms are to be introduced they must be consistent with prevailing patt erns 
of thought and communication if they are to be eff ective. In Afghanistan 
the NSP and local shuras built on existing processes and were successful 
as a result. 

When a society is in the midst of confl ict these indigenous systems can 
come under stress from a variety of sources. In some areas signifi cant num-
ber of IDPs – who arrive seeking shelter and who are not part of local long-
term social networks – can overwhelm the ability of traditional processes 
to manage community aff airs.  

In other areas the insurgents systematically assassinate community leaders 
who are not sympathetic to their cause and brutal means are used to secure 
the community’s support for their eff orts. Th e loss of respected leaders has 
a signifi cant impact on the population’s organizational ability. Without this 
leadership it is diffi  cult for outsiders to gain a sense of how the commun-
ity works, largely because its internal decision-making processes have been 
disrupted. A period of security and stability is required before the com-
munity selects new respected leaders to manage its aff airs. 

International Development, Financial 
And Humanitarian Agencies
Th is section is a brief summary of the major international organizations 
working in a country such as Afghanistan. A similar array of agencies is 
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present in most countries where the military is carrying out UN-mandated 
peace and security missions. 

Special Representative of the Secretary-General

When the United Nations Security Council authorizes peace and security 
missions the UN usually assigns a Special Representative of the Secretary-
General (SRSG) whose offi  ce is a link between the UN and the host coun-
try’s government and acts in a coordination role for international agencies 
working in the area. In Afghanistan this role is taken up by the head of 
UNAMA who leads an operation with about 1000 employees, the vast 
majority of whom are Afghans. Th e ability of the SRSG to exert meaning-
ful infl uence on the many international actors working in a country varies 
widely – in some the offi  ce exerts a strong infl uence while in others the 
post is less eff ective in carrying out these duties. 

Th e International Committ ee of the Red Cross 

Th e International Committ ee of the Red Cross (ICRC) is not considered 
in the same category as most international development or humanitarian 
NGOs (described below) – it is a unique organization supported by a body 
of international law.  

Th e ICRC describes itself as an independent, neutral organization ensur-
ing humanitarian protection and assistance for victims of war and armed 
violence. It has a permanent mandate under international law to take im-
partial action for prisoners, the wounded and sick, and civilians aff ected by 
confl ict. With its HQ in Geneva, the ICRC is based in around 80 countries 
and has a total of more than 12,000 staff . In situations of confl ict, the ICRC 
coordinates the response by national Red Cross and Red Crescent soci-
eties and their International Federation. Th e ICRC is at the origin of both 
the International Red Cross/Red Crescent Movement and of international 
humanitarian law, notably the Geneva Conventions.

ICRC personnel are committ ed to principles of neutrality and impartiality 
and fi ercely guard their independence so they can protect all victims of 
armed confl ict, without interference by any of the parties to the confl ict 
– this can be diffi  cult to understand for military units that want to provide 
assistance. An example is an ICRC-operated health facility in Kandahar 
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that prevented military personnel from coming onto the hospital grounds, 
a situation described by a former Afghanistan-based ICRC offi  cial as 
follows: 

Medical facilities should have a status under international law that 
makes them neutral establishments. By having a proliferation of 
weapon bearers in the hospital it brought this neutral status into 
question; it made more likely an att ack at the hospital by parties 
to the confl ict, it made victims reluctant to go to the hospital for 
fear of being caught up in fi ghting, and it increased the risk to both 
those doing humanitarian work at the hospital and those seeking 
relief. It was not a case of the parties to the confl ict thinking that 
the ICRC (and others engaged in medical support) would be as-
sumed to be sympathetic to one party or the other. Th is is simply 
not a place for weapons bearers to be conspicuous.66

Th e complex matt er of relations between the military and humanitarian 
relief and development agencies is discussed later in this chapter.

International multilateral development agencies

Among the major multilateral international development agencies working 
in countries like Afghanistan are the UNDP and a host of other UN agen-
cies including the World Health Organization (WHO), the World Food 
Program (WFP), the UN’s main refugee organization, United Nations 
High Commission for Refugees (UNHCR), the Food and Agriculture 
Organization (FAO) of the United Nations, the United Nations Human 
Sett lements Program (UN-Habitat), and others. 

Although they are funded by contributions from member states of the UN, 
each of these organizations has its own headquarters and operating guide-
lines, and thousands of employees worldwide. However, they are all part of 
the UN system, coordinating their eff orts is an ongoing challenge.

One of UNDP’s largest and longest-running programs is in Afghanistan:

UNDP has been present in Afghanistan for over 50 years and 
continued to operate from Islamabad during the Taliban ré-
gime. During that decade, UNDP delivered USD 200 million of 
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assistance to communities throughout the country. UNDP re-
established its offi  ces in Kabul in early 2002. UNDP supports the 
people of Afghanistan as they face new challenges and move their 
country from recovery to development towards the achievement 
of the Millennium Development Goals by 2020.

Since the Bonn Agreement was signed in December 2001, UNDP 
has delivered USD 1.1 billion of assistance to Afghanistan. In 
2005, UNDP delivered USD 349 million of development as-
sistance, mainly for elections, disarmament, reconstruction and 
institution building. In 2006, UNDP delivered USD 202 million 
focusing mainly on state building, security sector reform (police) 
and rural development.

UNDP operates within the framework of the Integrated United 
Nations Mission in Afghanistan (UNAMA) and within the 
United Nations Development Assistance Framework (UNDAF). 
In December 2005, UNDP signed a new country program with 
the Government that covers the areas of state-building, democ-
racy and sustainable livelihoods, in line with the Interim Afghan-
istan National Development Strategy (I-ANDS). UNDP operates 
in all 34 provinces of Afghanistan.67

Th e money dispensed by UNDP is provided by member states of the UN 
as part of their multilateral ODA funds.

Th e European Union (EU) also supports international development activ-
ities through its executive agency, the European Commission (EC), which 
has a unit that provides funding for a variety of development projects world-
wide. A signifi cant portion of all humanitarian aid is provided by the EU.

International fi nancial institutions 

International fi nancial institutions (IFIs) active in Afghanistan in 2008 in-
clude the WB, the Islamic Development Bank and the Asian Development 
Bank (ADB). Th ese organizations provide funds to the host government, 
advise on fi scal policy reform, strengthen the host country’s fi nancial insti-
tutions, and fund and manage a variety of development projects. Th ey are 
likely to be active in most similar recovering fragile states. 
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Most of the projects funded by the IFIs are carried out by large consult-
ing fi rms such as Bearing Point, Chemonics International, Adam Smith 
International, and a host of others who are contracted to help increase the 
capacity of host governments to serve their people. In Afghanistan, for ex-
ample, these fi rms have been engaged to provide expertise to help Afghan 
offi  cials design and carry out the country’s public sector reform eff orts.

Although these are respected major players in the international develop-
ment scene, there are also persistent questions about how these powerful 
organizations operate. An example is a recent critique of one of the IFIs 
titled “Five Points to keep ADB relevant”:

Standing as one of the largest multilateral development banks 
operating today, the Asian Development Bank has carved out a 
niche for itself in the arena of international development, serving 
the world’s poorest nations and helping them achieve sustainable 
economic progress and genuine growth. Or at least, that’s what 
the bank should be doing. Today, the ADB and other large fi nan-
cial institutions such as the World Bank and the International 
Monetary Fund are in danger of losing their relevance, especially 
as the international community goes through a whole string of 
inexorable changes. Th e old method of giving aid to developing 
countries is no longer as eff ective as it may have been a decade 
ago.68

Other critiques are more scathing in that they assert that the structural 
adjustment and privatization processes called for by the IFIs refl ect an 
ideology that is actually causing many of the social, cultural and economic 
disruptions that produce the unrest that requires international interven-
tion to maintain peace and stability. Th is is a serious issue, as noted by the 
World Council of Churches: 

Th e rules and norms of the neo-liberal ideology perfectly serve 
the needs and interest of corporate business and fi nance and de-
mand the transfer of power from the state to the private sector in 
general and transnational corporations and fi nancial institutions 
in particular. Taken as the iron law of economics, they assume 
religious status, justifying massive exclusion and sacrifi ce of hu-
man lives and nature in the name of economic growth through 
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privatization and the liberalised and de-regulated market… Buy-
ing into the growth syndrome, the specifi c cultural and economic 
context and the limits set by nature were simply neglected with 
the consequence of social fragmentation and environmental de-
struction. Focusing on export led growth, top-down approaches 
and an unsubstantiated belief in the so called “trickle down ef-
fect”, the role of just and sustainable communities as the basis and 
necessary context for life in dignity of the majority of the people 
was misjudged.69

Th is assertion that the IFIs’ policies are causing social unrest and contrib-
uting to the collapse of the state is a large topic that is well beyond the 
scope of this monograph. It is, however, a signifi cant issue with major 
security implications. An example is the Colombian rebel group Fuerzas 
Armadas Revolucionarias de Colombia (FARC) which was reported as hav-
ing its origins, at least in part, in a desperate att empt by dispossessed land-
less peasants to reverse the eff ects of an IFI-supported policy to encourage 
market reforms which promoted a shift  from small subsistence-level family 
farms to large-scale cash cropping of sugar cane. A good source of further 
information in this area is IFIwatchnet, an online compendium of fi lms and 
other resources that focus a critical eye on the IFIs.*

International non-government organizations (INGOS) 

Th is section briefl y describes a few of the many international non-
government organizations that are active in humanitarian relief and develop-
ment in Afghanistan and in most countries where the military is involved 
in peace and stability operations. Most of these organizations operate on 
funds raised from the public as well as from government sources.

CARE International

CARE International is one of the larger humanitarian and development 
INGOs, coordinating the activities of its 12 national affi  liates operating a 
range of development projects in some 70 countries. CARE affi  liates have 
worked in Afghanistan and the region since 1989, and continued operations 
throughout the Taliban era, providing a broad range of humanitarian and 

*  See: IFIwatchnet Home Page. <www.ifi watchnet.org/?q=es/fi lms>, (30 January 
2008).
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development services. Th e UK affi  liate is helping educate over 60,000 
Afghan children, about 66 per cent girls, and operates some 283 schools 
in remote regions of the country. Almost 99 per cent of CARE staff  in Af-
ghanistan are Afghans, providing good connections with the community 
and increasing skills levels of staff  who will remain a permanent resource 
for the country’s development.70 

Oxfam

Oxfam international is a confederation of 13 independent non-government 
organizations working with about 3000 partners in some 100 countries to 
eliminate poverty and justice. Th ey strive to increase worldwide public 
understanding that economic and social justice is crucial to sustainable 
development, and to shift  public opinion to give equity the same priority 
as economic growth. Th ey also work with people aff ected by humanitarian 
disasters, with preventive measures, and provide emergency relief. Th eir 
work includes helping the poor organize to gain bett er access to oppor-
tunities, supporting research and lobbying to change international policies 
and practices to ensure the poor have rights, opportunities and resources 
to improve and control their lives, and carrying out campaigns to raise 
public awareness of solutions to global poverty and foster a sense of global 
citizenship.71

Th e International Development Law Organization (IDLO)

IDLO carries out projects to strengthen legal and judicial systems in de-
veloping countries. Th ese can include helping improve legislation, train-
ing judges and other court personnel, and other measures to increase the 
capacity of the government’s justice department.

In the years following the ouster of the Taliban government, IDLO spe-
cialists provided training and organizational development services to 
strengthen the courts and other Ministry of Justice operations in Afghan-
istan. Th ese services were provided by legal systems specialists from a var-
iety of IDLO member countries.72

Médecins Sans Frontières

MSF is an international humanitarian aid organization that works to pro-
vide emergency medical assistance to populations in danger in more than 
70 countries.
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Th e organization’s activities extend into areas beyond emergency relief 
and into longer-term development support. In countries where health 
structures are insuffi  cient or even non-existent, MSF collaborates with au-
thorities such as the Ministry of Health to provide assistance. It works in re-
habilitation of hospitals and dispensaries, vaccination programs and water 
and sanitation projects. MSF also works in remote health care centres and 
slum areas, and provides training of local personnel. All this is done with 
the objective of rebuilding health structures to acceptable levels – activities 
that go well beyond emergency aid.

MSF also engages in advocacy work:  it seeks to raise awareness of crisis 
situations and acts as a witness and will speak out, either in private or in 
public about the plight of populations in danger with whom they work. 
In doing so, the organization strives to alleviate human suff ering, protect 
life and health, and restore and ensure respect for human beings and their 
fundamental human rights. 

MSF has been one of the more vocal agencies complaining about the linkage 
between military objectives and humanitarian services to a population.73

Aga Khan Development Network (AKDN)

Th e Aga Khan is the spiritual leader of the Ismaili Muslim community, a 
sub-group of Shia Islam whose members live in some 25 countries, mainly 
in West and Central Asia, Africa and the Middle East as well as in North 
America and Western Europe. Th ey see their faith as having a distinctly 
practical, applied dimension that manifests itself in a variety of ways, in-
cluding involvement in international development.  

Th e Aga Khan Development Network (AKDN) is a group of  ten organ-
izations focusing on social development, health, microfi nance, economic 
development, planning and building services, humanitarian assistance, 
education, a trust for culture and the operation of two universities based in 
Pakistan and Kenya, and operating in at least 8 countries.

Th e Aga Khan has emphasised the view of Islam as a thinking, 
spiritual faith, one that teaches compassion and tolerance and 
that upholds the dignity of man, Allah’s noblest creation….In 
consonance with this vision of Islam and their tradition of service 
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to humanity, wherever Ismailis live, they have elaborated a well-
defi ned institutional framework to carry out social, economic and 
cultural activities. Under the Aga Khan’s leadership, this frame-
work has expanded and evolved into the Aga Khan Development 
Network, a group of institutions working to improve living con-
ditions and opportunities in specifi c regions of the developing 
world. In every country, these institutions work for the common 
good of all citizens regardless of their origin or religion. Th eir in-
dividual mandates range from architecture, education and health 
to the promotion of private sector enterprise, the enhancement 
of non-government organisations and rural development.74

Th e organization has an enviable reputation in the development fi eld, 
and receives considerable support from government agencies that have 
confi dence in AKDN’s ability to design and implement eff ective develop-
ment projects that are consistent with national development priorities. 
An example is a partnership with CIDA (announced in October 2007) to 
strengthen girls’ education in central and northern Afghanistan, a project 
with a total budget of some $9.3 million, with $8 million being provided 
by CIDA.75

Th is is a partial list of some of the larger international agencies – each of 
these and many other international humanitarian and development organ-
izations has its own ideology, funding sources and mode of practice. While 
some may appear to be relatively similar, such as Oxfam and CARE, for 
example, there also are widely diff ering modes of operation in this group, 
all of whom may be active in the same region that is the focus of a UN-
mandated peace and security operation. 

National development agencies

Most industrialized countries have their own international development 
units as part of their foreign aff airs operations. Relatively new players in 
this fi eld include India, Malaysia and South Korea, as well as a number of 
former members of the Soviet Bloc. Many of the major contributors to 
international development assistance are members of the OECD.  

An indication of their level of involvement with development is their annual 
expenditures in this area, which are available from OECD’s Development 
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Co-operation Directorate. Th e Statistical Annex of the 2007 Development 
Co-operation Report provides an interesting overview of these countries’ 
allocations to the various avenues through which development assistance 
is distributed. It also shows how well countries are performing in relation 
to the UN’s target of having industrialized countries spend 0.7 per cent of 
Gross National Income (GNI) on development assistance. Th e Annex also 
shows which countries received assistance from OECD member states.  

One of the many tables and two graphs in the report’s Annex are included 
here as an indication of the information available on the size and scope of 
international development activity.

2006 2005 Per cent 
change

ODA ODA/
GNI

ODA ODA/
GNI

2005 to 
2006

USD 
million

% USD 
million

% in real 
terms

current current
Australia 2 123 0.30 1 680 0.25 22.5
Austria 1 498  0.47 1 573 0.52 -6.9 
Belgium 1 978 0.50 1 963 0.53 -2.2
Canada 3 684 0.29 3 756 0.34 -9.9 
Denmark 2 236 0.80 2 109  0.81 3.0
Finland  834  0.40 902 0.46 -9.0 
France 10 601 0.47 10 026 0.47 2.9
Germany 10 435 0.36 10 082 0.36 1.7
Greece 424 0.17 384 0.17 5.9
Ireland 1 022 0.54 719 0.42 36.9
Italy 3 641 0.20 5 091 0.29 -30.6 
Japan 11 187 0.25 13 147 0.28 -9.1 
Luxembourg 291 0.89 256 0.86 4.8
Netherlands 5 452 0.81 5 115 0.82 4.2
New Zealand 259 0.27 274 0.27 0.5
Norway 2 954 0.89 2 786 0.94 -1.9
Portugal 396 0.21 377 0.21 2.0
Spain 3 814 0.32 3 018 0.27 20.7
Sweden 3 955 1.02 3 362 0.94 14.7

cont...
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Switzerland 1 646 0.39 1 772 0.44 -7.4 
United Kingdom 12 459 0.51 10 772 0.47 11.7
United States 23 532 0.18 27 935 0.23 -18.2 

TOTAL DAC 104 421 0.31 107 099 0.33 -4.5

Average Country Eff ort 0.46 0.47

Memo Items:
EC 10 245  9 390  6.2
DAC-EU countries 59 035 0.43 55 750 0.44 2.9
G7 countries 75 539 0.27 80 809 0.30 -8.0 
Non-G7 countries 28 882 0.51 26 290 0.50 6.3

TABLE 4 – DEVELOPMENT ADVISORY COMMITT EE MEMBERS’ NET 
ODA IN 200676

Th e following fi gures illustrate the amount of ODA of OECD member 
countries in 2006, and the percentage of their GNI they spent on this aid.

FIGURE 4 – NET ODA IN 2006.
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FIGURE 5 – NET ODA IN 2006 – % OF GNI.

Th ese OECD fi gures illustrate the amount of resources dedicated to ODA 
and the relative commitment of member countries to international de-
velopment assistance.  Th is includes funds distributed through multilateral 
organizations (the UN, WB, EC, etc.) as well as by these countries’ own 
development agencies.  Only fi ve countries have exceeded the UN’s target 
of spending 0.7% of GNI on ODA.  Th is does not indicate the degree of 
impact of countries’ development eff orts: the sheer size of the US contri-
bution ($23.53B) is signifi cant, even if is only 0.18% of GNI, the second-
lowest among OECD countries.  Th e cost of development-related eff orts by 
the military through avenues such as CIMIC, some of the PRTs’ activities 
and the SAT are not included in these fi gures.

A brief summary of four national development agencies’ activities in Af-
ghanistan follows.  

USAID

USAID is the largest development agency in Afghanistan, with a budget 
of almost $2.6B for fi scal year 2007-200877 and a staff  of some 600 people 
working in their offi  ces in Kabul and elsewhere in the country. Th e size of 
this operation is intentional, as stated in their plan for 2005-2010: 
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Afghanistan will continue to be a fragile state with high though 
diminishing security risks and extreme poverty throughout the 
country during the next fi ve years. Th e culture of corruption re-
mains and without att ention will continue to be an obstacle to 
positive change. Because of this precarious situation, USAID/Af-
ghanistan will continue to require a funding mechanism that al-
lows it maximum fl exibility and the ability to move funds quickly. 
It will also need a high level of funding that refl ects US national 
interest in retaining its current position as the lead donor, giving 
it critical infl uence on the way Afghanistan recovers from its past 
and moves forward. To ensure the success of recovery, this high 
level of funding… is required over the fi ve year strategy period.78

 
During this period of recovery, “symbolic” projects, such as schools, clin-
ics, roads, and other physical infrastructure, designed to show the Afghan 
people quick and benefi cial short term impacts, will continue. Th e visible 
impact gains interest and support for longer-term capacity building eff orts, 
which are the key to recovery and the follow-on transformation develop-
ment strategy.

While some may question the US approach to development in Afghanistan 
and elsewhere, the fi rst 15-page section of their concise (26-page) Afghan-
istan Strategic Plan spells out in clear terms what they see as being required 
to build a stable democratic capitalist state. If the plan succeeds, there will 
be signifi cant improvements in the lives of the Afghan people. 

Th eir three main strategic objectives are:

1. a thriving economy led by the private sector;

2. a democratic government with broad citizen participation; 
and

3. a bett er educated and healthier population.

Th e Plan also clearly defi nes how the US intends to make all this 
happen – it is unabashedly directive in its language and approach, and this 
philosophy is refl ected in how many USAID-funded projects operate.  
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USAID staff  working as DEVADs in PRTs had considerable freedom to de-
sign and fund community-level projects that supported American strategic 
and tactical-level interests. In Jalalabad, for example, they collaborated with 
representatives of other US agencies (Department of State, of Agriculture, 
US Army Civil Aff airs) to develop a strategy to allocate funds in a way that 
maximized security in the region.  

Th e agency also contracts large consulting fi rms such as Bearing Point, 
Chemonics International, ARD Inc. and others to implement many of its 
projects. While CF personnel in HQ and the PRTs may work directly with 
USAID offi  cials, in the communities and in government ministries their 
primary contact is likely to be with employees of these consulting fi rms.  

Th ree of their contractors, Bearing Point, ARD Inc. and Development Al-
ternatives Incorporated (DAI), for example, have been engaged to imple-
ment a Local Governance and Community Development (LGCD) project 
in rural Afghanistan, and some have hired Afghan-Canadians and Afghan-
Americans as director-level managers in their fi eld offi  ces in Kandahar and 
other provinces.  Th ese managers could move relatively freely within the 
population and implement culturally-appropriate projects at the commun-
ity level, even in areas where insurgents were active.  DAI described the 
project, which was “engaging local communities in their development and 
stability,” as follows: 

Th e objectives of this task order are to: 1) assist the Government 
of Afghanistan to extend its reach into unstable areas and engage 
at-risk populations by building the capacity of provincial and lo-
cal government offi  cials to deliver services and address citizen 
needs; 2) create an environment that encourages local com-
munities to take an active role in their own development; and 3) 
promote stability by addressing the underlying causes of violence 
and support for insurgency.

LGCD is working with the Provincial Reconstruction Teams 
and provincial authorities in the Eastern and Southern regions to 
build the capacity of individuals to generate income, familiarize 
shura councils with transparent oversight of development activ-
ities, and enhance the skills and experience of local businesses. In 
addition, the DAI team is working with local labour to produce 
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tangible infrastructure improvements, such as irrigation systems, 
roads and bridges, health clinics, schools, market centres, and 
agricultural processing facilities, and is training people to operate 
and maintain them.

LGCD helps villagers and tribes resolve confl icts and enhances 
local capacity to continue to do so in the future. Th e LGCD team 
uses development projects as an incentive for confl ict resolution 
between villages and sub-tribes, to reduce the resource limita-
tions that motivate much confl ict and to reach people at risk of 
participating in confl ict. Th e goal is to leave behind an enhanced 
understanding of the underlying tensions that cause confl ict; 
skills in confl ict prevention, mitigation, and resolution in the 
provincial governments and nongovernmental organizations; 
and a stability plan framework for each of the provinces. 

Th e DAI team is working to enhance the capacities of provincial 
governments to plan and implement community-based develop-
ment activities and to provide essential services. Th is will in turn 
increase the governments’ legitimacy and contribute to nation 
building and stability. Capacity-building eff orts include hands-
on experience with real issues of allocating resources, resolving 
issues, participating in project implementation, monitoring 
progress, and dealing with constituents. Th e DAI team is also 
helping provincial governments create their own development 
plans and adopt transparent budgeting processes.79 

Th is is one example of many. Another contractor worked with the ACSI 
to design and deliver training in Financial Management, IT, Training-of-
Trainers and Training Needs Analysis. As with the several other donor-
provided training programs at ACSI the intention was that their resources 
and personnel will be absorbed into the permanent public service training 
program when external funding runs out. Th e ability of the Afghan gov-
ernment to do its part and establish the budgets and supervisory systems 
required to absorb these programs is an open question.

While there is no doubt that USAID and other donors with similar att i-
tudes are accomplishing a great deal, there are persistent concerns about 
the eff ectiveness of USAID’s aggressive approach and the ability of the host 
country to absorb what is being provided. 
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While progress is being made, the US is still investing huge 
amounts of money without adequate consultation with the local 
population. For example, schools have been built without teach-
ers available to teach in them, or are built in a location that is so 
far away no students can actually reach them. Th ese structures are 
then occupied by the Taliban insurgency, and consequently de-
stroyed by the very coalition that built them in the fi rst place.80 

An example of this is noted in the email from the US soldier quoted at the 
end of the Preface of this monograph – the empty school house he de-
scribed was probably built by a contractor who was being paid to construct 
facilities without adequate consideration having been given to the ability of 
the host government to provide the many other resources required to make 
full use of the well-intentioned contribution.  Th is is a common problem in 
development project design – construction projects are far easier to carry 
out than the more complex capacity development needed to operate the 
programs these facilities are intended to house.  Th ere are limits on the 
host environment’s absorptive capacity and the sustainability of these ef-
forts is in question.

DFID

DFID is the UK’s main international development agency and is a signifi -
cant contributor to the reconstruction of Afghanistan. Since 2001, it has 
spent over £490M, making the UK Afghanistan’s second largest bilateral 
donor (aft er the US). Over the last three years, the size of DFID’s program 
has grown substantially and further increases are planned. In 2007/08, it 
expects to spend £107M and £115M in 2008/09.81

Th e UK is supporting Afghanistan’s security, reconstruction, good gov-
ernance and counter-narcotics work. Th eir eff orts are coordinated by the 
Foreign & Commonwealth Offi  ce, the Department for International De-
velopment and the Ministry of Defense – a 3D operation.

Th e UK’s program diff ers from the US approach in that a signifi cant portion 
of its aid funds are routed through the Afghan government and support its 
priorities, as set out in the Interim National Development Strategy:
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1 Building eff ective state institutions;

2.  Improving economic management and the eff ectiveness of 
aid to Afghanistan; and

3.  Improving the livelihoods of rural people.

[DFID believes] [t]he best way to achieve these goals is by sup-
porting Afghans to help themselves – which is why 80% of [their] 
aid goes directly to the Government of Afghanistan.82  

DFID funds also support the WB’s public sector reform initiatives, and like 
USAID and other donors, it contracts with large international consulting 
fi rms to carry out development projects. For example, Adam Smith Inter-
national has several capacity development projects with the public service 
and is providing strategic planning supports for counter-narcotics pro-
gramming in the provinces. Military personnel in the fi eld are more likely 
to encounter TAs hired by these fi rms than the relatively few DFID staff  
working in the country.

Th e UK’s PRTs operate somewhat diff erently from those run by the US: 
they focus more on development and less on security, and have larger civil-
ian staff  in proportion to their military complement. 

CIDA

CIDA is the main development partner of Canada’s 3D or “Whole of Gov-
ernment” approach, and has signifi cantly increased its assistance to Afghan-
istan since 2001 – by early 2008 it had become Canada’s largest bilateral aid 
recipient. Canada is one of the world’s top donors in Afghanistan, having 
pledged more than $1.2B in aid for 2001–2011. In 2006–2007, CIDA’s bi-
lateral assistance to Afghanistan totaled more than $179M. Of this, $49M 
was disbursed to the province of Kandahar. 

CIDA provides considerable support for multinational development 
activities managed by international agencies such as UNDP. A signifi -
cant portion of CIDA’s funds ($48M in 2006/07) was allocated to the 
WB-administered Afghanistan Reconstruction Trust Fund (ARTF) and 
routed through the Afghan system to support a variety of government 
operations.
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CIDA’s projects are in the following major categories:

• sustainable rural livelihoods and community-based develop-
ment;

• democratic development and eff ective governance; and

• role of women and girls in society, including education.

Th eir website describes it this way:

CIDA funds support projects whose objectives are aligned with 
the three pillars of the Afghanistan Compact: security, govern-
ance and socio-economic development. As the basis of CIDA’s 
approach to rebuilding Afghanistan is to help Afghans help them-
selves, the majority of funds support Afghan-designed national 
programs such as the National Solidarity Program, Microfi nance 
Program in Afghanistan and Afghanistan Reconstruction Trust 
Fund.83 

Following the introduction of the “Whole of Government” approach, 
CIDA established an Afghanistan Task Force, a special high-level operating 
unit that coordinates with counterparts in DFAIT, the PCO, the CF and 
other departments working in Afghanistan such as Correctional Services 
Canada (CSC) and the RCMP. As with other countries that are coordin-
ating their civilian and military operations in Afghanistan and elsewhere, 
Canada is fi nding establishing well-integrated policies and administrative 
machinery to support the “Whole of Government” approach to be quite 
a challenge, particularly in the intense political climate surrounding the 
mission. 

CIDA is under pressure to invest in Kandahar to balance the large ex-
penditures for the military and to show the Canadian public that Canada 
is committ ed to development as well as security. Th is is a diffi  cult due to 
conditions in the province, limited absorptive capacity and restrictions on 
movement of CIDA personnel “outside the wire”, which prevents develop-
ment staff  from visiting villagers and Afghan offi  cials with whom they are 
working. Locals come to the Kandahar PRT to discuss projects with CIDA 
staff  – an arrangement which is less than ideal but is seen to be necessary 
given the security situation in the area. 
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Korea International Cooperation Agency (KOICA)

South Korea is a relatively new member of the international donor com-
munity, and through their development agency, KOICA, they have sup-
ported training and public sector reform projects in Afghanistan since 2002, 
when it launched a special assistance program for Afghanistan in keeping 
with the $45M commitment made by the Korean government at the 2002 
International Conference on Reconstruction Assistance to Afghanistan. 
 
KOICA off ers a unique assistance model based on its own experience in 
postwar reconstruction, focusing primarily on improving public healthcare 
and strengthening vocational training: 

Assistance to Afghanistan has included the construction of voca-
tional training institutes and hospitals, the provision of a variety 
of equipment as well as fi nancial contributions to the trust fund 
administered by the [WB].

 
KOICA has also helped build an effi  cient administrative govern-
ment in Afghanistan. In addition to what is currently being done, 
KOICA plans to invite high-ranking Afghan offi  cials to Korea to 
att end training courses that will share with them Korea’s experi-
ence in post-confl ict reconstruction and longer-term economic 
development.84  

   
Th e Koreans are enthusiastically promoting a vision of development that 
is based on their own remarkable progress since the mid-1950s, and while 
they have made major contributions, they seem to have a limited under-
standing of how to adapt their inputs to the context and culture of quite 
diff erent societies. For example, they supported the construction of two 
major educational facilities in Kabul – a vocational school and a civil ser-
vice training institute – both of which had not been adequately absorbed 
into the mainstream operations of the public service a year or more aft er 
they opened their doors.  

Afghans who have participated in training and orientation missions in 
Korea reported that while some of the content was useful, there were other 
elements that missed the mark entirely, such as the group-based calisthen-
ics designed to foster team spirit and increase motivation to dedicate their 
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energies to the country’s advancement. Th ere are marked diff erences be-
tween a Confucian/Buddhist-based culture and the Islamic patt erns at the 
root of Afghan society, and the Koreans seem to need some more experi-
ence before they learn the culturally-appropriate strategies that are linked 
to sustainable development.

Th ese four examples – USAID, DFID, CIDA and KOICA – illustrate simi-
larities and diff erences among major national development agencies that 
are working in the same environment. Th ere are others – the Germans 
with GTZ, Denmark’s DANIDA, Swedish SIDA, Norway’s NORA D, and 
more – each with their own way of operating.  

Non-government organizations

In 2006, it was estimated that there were over 800 international and in-
digenous NGOs operating in Afghanistan, off ering a broad range of servi-
ces that the new Karzai government could not provide:   

…a wide range of international humanitarian and development 
NGOs are involved in providing humanitarian relief, rehabilita-
tion, reconstruction, development and peace building assistance 
to Afghans, oft en working directly with communities at the grass-
roots level. Some of these have been providing humanitarian 
relief to Afghans for decades, while others have begun programs 
only since 2001.

Th e majority of NGOs are Afghan, but the largest programs are 
implemented by established international relief and development 
NGOs, staff ed overwhelming by Afghan nationals, with a hand-
ful of expatriate staff . Some of the largest NGOs employ over 
1000 people, making NGOs a signifi cant source of employment 
for Afghans.

Th e main sectors of NGO programming span the continuum 
between relief and development, focusing on health, educa-
tion, food security, school reconstruction and educational pro-
gramming, livelihoods and economic development, agriculture 
and capacity building and the government’s community 
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development eff ort, the [NSP]. Some NGOs are active in govern-
ance programs, mine action, peace building eff orts, and elements 
of security sector reform as well. Given the acknowledged lack 
of implementing capacity in the Afghan government, NGOs are 
deemed to be indispensable to the implementing of aid eff orts by 
both donors and the Afghan government alike.85  

Military actors working in an area need to identify, understand and estab-
lish appropriate relationships with these infl uential organizations as they 
exercise their mandate to improve security and foster progress in the re-
gions in which they are deployed.  

Simply identifying all the NGOs can be a major challenge – in 2006 ISAF 
devoted considerable time and resources to prepare a database of all the 
NGOs and donor-supported contractors working in Afghanistan, and aft er 
months of work still had not identifi ed them all.  A similar eff ort launched 
in 2004 by UNDP and the Ministry of Finance to develop a Donor Assist-
ance Database appeared to have been abandoned by early 2008. 

In mid-2006 it was diffi  cult for the military to get a comprehensive list of 
donors and NGOs in the fi eld.  One of the Kabul-based US offi  cers work-
ing on Political-Military Integration (PMI) as part of Operation Enduring 
Freedom (OEF) described his att empts:

I don’t know what the ISAF folks had and from what I could fi nd 
when I was there, nobody had even the slightest idea what was 
going on. But there may have been someone that I didn’t stumble 
across.... I found that USAID, CIDA, and the corresponding 
agencies for Britain, Germany, South Korea, Japan ...UNAMA, 
and UNDP, didn’t have a list.... I never met anybody that had one 
and I asked many people. Maybe I asked the wrong people or not 
enough.

On the Afghan side, neither the Civil Service Commission nor 
the Ministry of Interior for Administrative Aff airs had that in-
formation either. Of course, I was focused on training initiatives, 
rather than a long list of all NGOs.
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Perhaps the Canadian offi  cer in charge of PMI would know since 
he talked to all of the PMI offi  cers and one of them might have 
found a master list or an att empt at one.86 

Many of the major international NGOs (Oxfam, World Vision, CARE, 
etc.) as well as the more established Afghan NGOs are members of the 
Agency Coordinating Body For Afghan Relief (ACBAR), an “umbrella” 
organization that represent 97 organizations from the national and inter-
national humanitarian, reconstruction and development NGO commun-
ity working in Afghanistan. In its eff orts to be a responsible coordinating 
body ACBAR has developed a code of conduct in an att empt to sift  out 
fl y-by-night operations, and it collaborates with government eff orts to ex-
ercise some quality control in this sector. It also advocates for improved 
development policies and strategies in Afghanistan, and lobbies for bett er 
conditions for NGO operations in the country. A directory of member or-
ganizations is available online. 

Although NGOs are active throughout the country and some have 
considerable infl uence in the areas in which they operate, many are not 
members of ACBAR and it is diffi  cult to identify and establish appropriate 
relationships with them all. Agencies that have a long-term presence in an 
area will likely have information about most of the others in their part of 
the country – it can take some time for military actors to develop a good 
sense of which NGOs these are and to learn something about how and 
where they work. Also, some NGOs operate for relatively short periods, 
only as long as their funding lasts, so there can be signifi cant changes in a 
region’s NGOs from one year to the next. 

Th e NGO community represents a broad range of ideologies and man-
dates and one should not expect similarity and unity in this group of or-
ganizations. Th e NGO sector is as it should be: diverse, mission-driven 
and self-governing, and working with them can be frustrating. It is not a 
straightforward and well-ordered component of the international develop-
ment system.

Relationships between NGOs and the military

Relationships among NGOs can vary from highly cooperative to nasty inter- 
agency confl ict. Some NGOs are thinly-disguised fronts for entrepreneurs 
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who want to take advantage of readily-available donor funds (including 
from the military) and do not take kindly to sharing this bounty with 
others. 

In situations where several NGOs in the same geographical area are operat-
ing in complementary fi elds (such as agriculture, health and literacy) they 
tend to get along relatively well. Where they are competing for the same 
limited pool of funding and human resources and are working in areas where 
there are relatively few good places to invest their energies, their relation-
ships can be diffi  cult. Th ey may use their linkages with powerful external 
agents, such as the military, to seek advantage over their competitors.  

Th ey can also have diff erent types of relationships with the military. Th ese 
relations are, to say the least, complex, and can sometimes be contentious. 
Diffi  culties are based in part on factors such as diff ering missions and pur-
poses among NGOs:

Humanitarian NGOs, those focused on providing short-term 
lifesaving relief, are used to operating in situations of open con-
fl ict and are more concerned that when the bullets start to fl y, the 
humanitarian response be separate from the military and polit-
ical response so that they can still provide assistance to civilians 
caught in the crossfi re. Development NGOs have had less concern 
with this issue as their work has traditionally been focused on 
working with recognized governments on national development 
priorities. However it bears noting that these once strict distinc-
tions between humanitarian and development NGOs are much 
blurred these days as many NGOs are involved in both spheres in 
what is seen as a continuum between relief and development with 
many overlapping stages and roles.87 

Challenges in relationships are compounded when the military and the de-
velopment community do not adequately understand each others’ values 
and ways of operating. Two of the key issues are the notion of the “hu-
manitarian space”– a core concept in assisting populations that are living in 
confl ict zones – and what has been called the militarization of aid. 



141

WARRIORS AND NATION BUILDERS:
DEVELOPMENT AND THE MILITARY IN AFGHANISTAN

C
H

A
P

T
E

R
 6

Humanitarian Space 
And Th e Militarization Of Aid
Th ere are two large and complex issues associated with military-development 
collaboration in peace and security missions – the notion of a neutral 
“humanitarian space” and the link between military activity and develop-
ment. Th ere is considerable controversy around these aspects of counter-
insurgency campaigns, which have a major non-kinetic dimension that 
overlaps with the activities of development agencies.

Th e concept of “humanitarian space” which was introduced earlier in the 
section on ICRC is based in part on the belief that all needy civilians caught 
up in a confl ict have a fundamental right to receive assistance, and this is 
supported by a variety of laws and policies in virtually all countries. Olson 
analyzed this in her paper:  

By humanitarian space they mean the independence and neutral-
ity from military and political forces that has allowed NGOs and 
to some extent the United Nations itself, to provide lifesaving 
aid to needy civilians on all sides of a confl ict. Th e fundamental 
principles of humanitarian action as spelled out in numerous 
conventions and codes of conduct are ‘the right of citizens of all 
countries to assistance’, the ‘independence of aid from political 
and religious standpoints’ and the ‘impartiality of aid, to be given 
on the basis of need alone’. In countless wars and disasters, the 
acceptance by governments and belligerents that humanitarian 
groups follow these principles has been the biggest source of 
security for NGO personnel operating in confl ict areas and has 
meant that humanitarians can gain access to needy people on all 
sides of a confl ict.88  

Th e mission of agencies providing humanitarian assistance is to be able 
to impartially serve all civilians in a confl ict zone and they do not want 
to be seen as supporting either side in the confl ict. Th eir independence is 
essential: although many humanitarian organizations receive funds from 
government they should not been seen as sub-contractors implementing 
donor countries’ political agendas. Th is core principle is jeopardized if they 
become involved in political or military-related activity. 
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Th e military, on the other hand, wants to use aid to serve their objectives, 
such as force protection (reducing the hostility of a population), to win 
hearts and minds and increase support for government – in a carrot-and-
stick approach with clear tactical and political objectives.  

Th ese two mutually-exclusive sets of objectives are the subject of consider-
able debate. NGO personnel oft en assert that the militarization and politi-
cizing of aid is eroding the humanitarian space and putt ing their personnel 
at risk: this is oft en heard in a variety of criticisms of the military’s role in 
the confl ict. 

When humanitarian workers are harmed as they go about their business, 
their agencies oft en withdraw from the confl ict zone.  MSF, for example, 
withdrew from Afghanistan aft er fi ve of their workers were killed by insur-
gents. Th ey linked this tragedy to the militarization of aid: 

Tragically, on June 2, 2004, fi ve MSF staff  members were shot 
and killed on the road between Khairkhana and Qala-i-Naw in 
northwestern Badghis province. Aft er weighing the options, MSF 
sadly decided to close all of its medical projects in Afghanistan by 
the end of August 2004. Most activities were handed over to local 
groups, international NGOs or the ministry of health. 

Although Afghan offi  cials presented MSF with credible evidence 
that local commanders conducted the att ack against the three 
international volunteers and two national staff  members, these 
offi  cials had done litt le to bring the perpetrators to justice. In 
addition, aft er the killings, a Taliban spokesperson claimed re-
sponsibility for the murders and later stated that organizations 
like MSF work for US interests and are therefore targets for fu-
ture att acks. 

MSF believes that humanitarian assistance is only possible when 
armed actors respect the safety of humanitarian workers, more 
than 30 of whom have been killed in Afghanistan since the begin-
ning of 2003. Th e targeted killing of MSF staff , the government’s 
failure to arrest the culprits and the false allegations made by the 
Taliban made it impossible for MSF to continue providing assist-
ance, despite the great needs. 
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Th e violence directed at humanitarian aid workers in Afghanistan 
comes amid consistent eff orts by the US-led coalition to use hu-
manitarian aid to build support for its military and political aims. 
MSF has repeatedly denounced the coalition’s att empts to do so. 
Th e organization has also spoken out against the military’s at-
tempt to usurp humanitarian aid. 

In May 2004, MSF publicly condemned the coalition’s decision 
to distribute leafl ets in southern Afghanistan that conditioned the 
continued delivery of aid on local people’s willingness to provide 
information about the Taliban and Al-Qaeda.89 

Th e “neutrality from military and political forces” at the root of humanitar-
ianism is diffi  cult to maintain, especially in environments where provision 
of services that improve living conditions can be seen as a sign that things 
are progressing and, by inference, that the government is extending its in-
fl uence into previously un-serviced areas. Rebuilding an irrigation system, 
for example, improves the local economy – some may see this as strength-
ening government, and it could be considered as political since it appears 
to support one side in a confl ict.

Th e distinctions can be diffi  cult for the military to appreciate. A former 
offi  cer in the Australian forces who subsequently worked for ICRC put it 
this way:

I think that the CF members in Kandahar – and I visited them 
there as well as being a regular at the Mirwais (ICRC-run) 
hospital – have litt le comprehension of why the humanitarian 
community doesn’t like to see arms carriers in what used to be 
“humanitarian space.”

Th is issue is fundamental to the diff erent approaches of humani-
tarians and the CF, or other forces for that matt er. Military people 
use humanitarian and development activities to support/achieve 
a military mission. Humanitarian organisations are fundamen-
tally diff erently motivated! Th is is the issue where the major dif-
ference exists. I have been on both sides of this fence.90  

It is easy to see why the military and others concerned about peace and sta-
bility can have diffi  culty with this issue, since the humanitarian stance can 
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prevent the use of available resources to increase the ability of government 
to serve the people. An example is in eff orts to strengthen governance and 
administrative capacity at the sub-national level, which is a major challenge 
in Afghanistan. Th e PRTs have skilled personnel who could help with this, 
and as such they present a potential capacity development resource that 
could be tapped to strengthen the operations of Governors’ offi  ces across 
the country.  When discussing the possibility of facilitating these linkages 
as part of a UNDP public sector reform project, one of their offi  cials said 
they did not work with soldiers in uniform91 – a structural barrier to tap-
ping available resources to solve a major development challenge.

On the other hand, humanitarian organizations want to be seen as neutral 
and as such avoid affi  liating themselves with the military and do not use 
armed guards and other protective measures so they can move freely and 
serve civilians throughout the confl ict zone. Th eir security comes from 
their neutrality. MSF expressed this concern as follows:

As an independent humanitarian organisation MSF stands by 
the core principle of humanitarian action: unconditional assist-
ance to those in need without regard to their political or military 
allegiances. 

It is the responsibility of all parties in the confl ict to allow humani-
tarian action to happen – and to ensure the safety of humanitar-
ian workers and access to needy people that are outside of the 
confl ict. By targeting aid workers, obstructing aid workers’ access 
or trying to manipulate aid to serve one set of military or political 
objectives – parties to the confl ict undermine humanitarian ac-
tion and show disrespect for human dignity in times of war and a 
willingness to disregard the Geneva conventions.  

MSF calls on all parties in the confl ict to respect the basic dignity 
and needs of ordinary people caught up in this violent crisis – and 
thereby to respect and enable the necessary neutrality and impar-
tiality of humanitarian work and the safety and access of those 
trying to deliver it to people in need in Afghanistan.92  

As long as all parties respect this neutrality humanitarians can continue to 
operate. When it breaks down, things become quite challenging. In some 
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cases humanitarian agencies are in a position where their own actions 
contribute to diffi  culties, such as when they request military assistance 
in delivering aid to areas where security is a problem. Th is puts them in 
a position of reliance on one side of the confl ict and compromises their 
neutrality.

Th e respect for humanitarian space requires all belligerents to abide by the 
values embedded in the Geneva Conventions. If this is not the case and, 
as a senior CF offi  cer serving in Afghanistan said, “Everybody is a target,” 
demanding that actors observe humanitarian values can be somewhat ir-
relevant – in Afghanistan it seemed there was no humanitarian space to 
respect.  

Whether this situation was preventable or not is the subject of much de-
bate. Th e nature of confl icts may be changing and humanitarian agencies 
might no longer have the neutrality-based protection they once had. Per-
haps bett er strategies can be learned so this collapse of the humanitarian 
space is not repeated in the next countries in which civilian and military 
organizations fi nd themselves interacting on peace and security missions. 
A key ingredient is eff ective communication among the various parties 
so they can bett er defi ne and understand their respective risks, roles and 
approaches. Since the non-kinetic dimension of these campaigns is signifi -
cantly larger than the war fi ghting function, the military would do well to 
reach out to these other actors and fi nd ways to engage in authentic and 
respectful consultation on how each party can operate to best refl ect their 
values as they strive to meet the needs of the people they serve. An inter-
mediary that is respected by all parties may be able to help, but usually it is 
best to do this direct. If, as is sometimes the case, humanitarian agencies do 
not want to interact with arms-bearers, leaving the armour, weapons and 
uniforms back at camp might be a helpful way to proceed.   

To say this is a contentious and challenging matt er is an understatement: 
it is a large subject about which much has been said and writt en. Th is brief 
overview hopefully provides suffi  cient information to help military actors 
begin to navigate through this complex issue in the areas in which they 
operate. 
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Impact Of Humanitarian And Develop-
ment Assistance On Aid Workers
As is the case with many in the military, this work has a signifi cant impact 
on those who do it, whether they are involved with long-term development 
or short-term emergency relief in a crisis situation (the third block of the 
Th ree Block War). As noted earlier, the boundary between these two types 
of inputs is not precisely-defi ned – one form of aid merges with the other, 
depending largely on how the funding and work are organized for the par-
ticular organizations and environments in question. However, it is evident 
that many of the people providing this assistance are strongly impacted by 
their experience.

Humanitarian assistance in crisis situations can be a turbulent business 
indeed, providing quite an adrenaline rush – one form of aid is portrayed 
in the 2003 movie, Beyond Borders, starring Angelina Jolie and Clive Owen, 
which was nominated for the Political Film Society’s Peace Award in 2004. 
Th e fi lm depicts several humanitarian aid situations (Ethiopia, Cam-
bodia and Chechnya) and its powerful impact on people providing this 
assistance.

Some humanitarian and development professionals become so engaged in 
their work that they have diffi  culty adjusting to “normal” life when they 
return to their home societies. Th is also occurs with DEVADs in areas like 
Afghanistan. For example, one of the ISAF DEVADs in Kabul in 2006 who 
had years of fi eld and administrative experience including a previous tour 
in Iraq put it this way:

Working in places such as Afghanistan and Iraq, I have such a 
strong sense of purpose, and feel part of something much big-
ger than myself.  Aft er each deployment, it is diffi  cult to return to 
“normal” life back in the UK and it takes awhile to readjust.93   

Aft er she had completed her fi rst mission in Iraq she sought other simi-
lar postings – and was happy to be working alongside the military in Af-
ghanistan, and subsequently went on to another assignment in Iraq. For 
many who have worked in this fi eld the problems at home seem trivial 
compared to what they were doing in the fi eld and they want to continue 
doing what they consider to be more substantive work. Th is business can 
be addictive.
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Th is addiction can also be dangerous, as noted by a seasoned NGO adminis-
trator working in Ethiopia who commented on the preceding paragraphs:

I’ve lived in a confl ict zone (Burundi) and have dipped in and 
out of other confl ict zones for brief periods (DRC [Democratic 
Republic of the Congo], Angola, Mozambique) over the years. 
I can thus relate to the premise of your piece that is very true 
and real. I’ve known of a number of aid workers in confl ict zones 
whose perspective on reality became skewed. Being constantly 
under the adrenaline rush of operating in a high-stress confl ict 
zone they fi nd it hard to adapt to a more “normal” way of life 
when they come out of it. While there, the addictive nature of 
the experience causes them to gradually assume risks that can be 
dangerous to themselves and others. Frequent short R&Rs away 
from the work zone are a necessity to keep such people grounded 
in a more normal reality. Given the addictive nature of the experi-
ence, some may even refuse to benefi t from these escapes, but su-
periors should not accept refusals. Th ese situations can become 
so surreal that att itudes and actions get moulded in a jaded way, 
to the extent that psychological stability can become an issue if 
not checked and monitored.94 

While the military has a fairly well-developed system to support personnel 
who have experienced negative impacts of extensive periods of service in 
high-stress environments, most development agencies, and the consulting 
fi rms that carry out many of their projects, have not learned how to sys-
tematically address these issues. Th e result can be that returning staff  are 
left  to fend for themselves as they go through re-entry, a process that can 
be exceedingly diffi  cult.

Summary
Th is section has described part of the cast of characters that are likely to be 
exerting infl uence in an AO: it is a diverse and varied scene indeed. Achiev-
ing some sort of alignment of this energy is a challenge.  

In just one group, the many international and national aid agencies that 
are active in the fi eld, this variety can be diffi  cult to comprehend let alone 
manage. Each agency has its own ideology and methods of operation, and 
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is guided through its own administrative structure to exert its infl uence in 
the manner it sees fi t.  

Unlike the military where even in multinational missions there is oft en a 
central organizational hub, in development there is no overarching com-
mand system obliging these actors to adhere to a clearly defi ned set of ob-
jectives. Within each agency there likely is litt le that is comparable to the 
military’s chain of command – particularly in the larger aid agencies where 
the diff erent parts of their operations can function in varied and sometimes 
contradictory ways. Agencies that operate through large international de-
velopment consulting fi rms bring an added measure of complexity to the 
fi eld: each contractor has its own way of interpreting and carrying out the 
projects they have been assigned, and has its own internal management 
structure that determines how it operates.  Att empting to achieve coher-
ence in this scene is somewhat like trying to herd a bunch of cats: it is very 
diffi  cult to do. 

Although the national PRSP is designed to foster alignment of inputs on a 
common set of priorities, and most aid agencies do make reference to this 
document, the operational reality both within the host government and 
among aid agencies can be inconsistent with this plan. As noted earlier, in 
one Afghan minister’s offi  ce the ANDS was not even a blip on the radar, 
and the only people in the offi  ce who referred to the plan in their work 
were three foreign technical advisors. Th e eff orts of the Joint Coordination 
and Monitoring Board ( JCMB) do not appear to be reaching all the line 
ministries. Th is is an indication of how much work there is to be done to 
foster alignment of all major actors toward a common set of objectives.

Th e situation in Afghanistan makes alignment particularly diffi  cult. Al-
though improved coordination has long been sought, a UN eff ort in early 
2008 to place a forceful individual (the UK’s Lord Paddy Ashdown) in that 
role was not successful. Th e SRSG’s offi  ce does not appear to be able to 
provide the leadership required to eff ect this collaboration – it is diffi  cult 
to know the reasons behind these challenges.

What is clear is that in fostering the advancement of a society along its tra-
jectory of growth the infl uence exerted by outsiders needs to be consistent 
with indigenous initiatives and processes: 
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In the long-term, for successful development to take place in 
Afghanistan, it must be an endogenous process – development 
cannot be imported on the back of a truck. International actors 
operating in Afghanistan, such as USAID also need to adopt a 
culture of strategic consultation and situational awareness with 
each other and with the local population.95  

Th e strategy needs to be similar to a client-centred approach in social work, 
where multiple external inputs need to work together to reinforce the host 
system’s latent capacities to manage its own aff airs. Th is calls for awareness 
of how the host environment operates – the focus of the next chapter.
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CHAPTER 7

How Does this Place Work?

Introduction
Th e military’s concept of “situational awareness” has a somewhat similar 
equivalent in development. Simply put, development agents need to fi nd 
out enough about what is going on in a community or region to get a sense 
of how the place works so they can fi gure out how to help the situation 
improve. Th ey must fi nd ways to see into a rather opaque foreign system 
and identify community norms and patt erns of relationships, power and 
infl uence, assess the potential of that system to move in a benefi cial direc-
tion, establish entry points, and then make whatever inputs they can to 
help this movement happen. 

Th is chapter summarizes a few of the major challenges in development. 
Some of these are due to the lack of skilled human resources, and others 
are part of trying to understand the culture and patt erns of behaviour and 
belief in the environments where external actors are called upon to carry 
out peace and security missions.  

Having some awareness of these internal factors is essential in understand-
ing a population’s capabilities and complex motivations and behaviours, 
carrying out eff ective interventions, and in sett ing realistic expectations of 
the results of eff orts to help the situation improve.

Distribution Of Skills In A Developing 
Society
One of the key factors in understanding how a system works is knowing 
something about the range and depth of skills in the society and how much 
local talent is available to do the work that needs to be done. In his ground-
breaking 1973 book, Small is Beautiful: Economics as if People Matt ered, 
E. F. Schumacher describes some of the key diff erences between indus-
trialized countries and less developed societies like Nigeria.  
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Schumacher said the rapid recovery of Japan and Germany following their 
defeat and devastation at the end of World War II could not be replicated 
in countries in Africa largely because of the diff erences in the distribution 
of skills in these two types of societies.  He said that industrialized societies 
have a skill distribution that resembles a pyramid, while in under-developed 
societies the distribution is more like a fat inverted “T”96 (see Figure 6).

FIGURE 6 – SKILL DISTRIBUTION IN INDUSTRIALIZED AND UNDER-
DEVELOPED SOCIETIES.

While there may well be highly educated visionaries and leaders in both 
types of societies, in the underdeveloped states there is much less planning 
and implementation capacity, with relatively few technicians and middle-
level managers who can translate high-level vision into reality by preparing 
work plans and lines of action that coordinate the eff orts of large sectors of 
the population into streams of coherent productive activity. 

At the end of WWII, the various levels of education and skills that were 
present in the Japanese and German populations were quickly mobilized 
and engaged in productive activity, soon resulting in two of the strongest 
economies in the world. Th ese skilled human resources simply do not exist 
in a developing country.  

Th is is evident in Afghanistan, where in 2006 it was estimated that only 
about 30 percent of the aid available to the Afghan government had been 
absorbed and applied to the development needs of the country. Th e 
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problem is not so much that there is a lack of funds: it is more a question 
that there are not enough skilled people in the system who know how to 
turn resources into concrete activities that benefi t the poor and improve 
conditions in the country. Increasing the host society’s absorptive capacity 
is a key factor in eff ective development. 

While outsiders can do some of this work (it is what most foreign TAs and 
contractors do, at great cost!) this is capacity replacement rather than cap-
acity development, and therefore not a permanent solution to the country’s 
challenges. Sustainable development leading toward autonomous healthy 
growth requires the full range of skills and institutions that are present in 
any functioning society, and it takes generations to create these human 
resources and structures.  

Trying to force the process by pushing resources into a system that can-
not properly absorb and distribute them causes distortions that oft en slow 
down the pace of productive growth. People who can manipulate the sys-
tem for personal gain may become more interested in cashing in on the 
available wealth than in doing the work necessary to put the resources to 
good use to build a healthy society.

Sometimes less is more – providing a litt le bit of what is available may be 
bett er in the long-run than overwhelming an area’s systems with a well-
intentioned fl ood of resources that will increase appetites to unsustain-
able levels and result in disillusionment when resource fl ows cease. And 
sometimes providing mentoring or coaching in things as basic as sett ing up 
an administrative offi  ce’s fi ling system or conducting productive decision-
making meetings is bett er than high-level theory related to development 
economics or loft y-sounding and complex national policy or strategy de-
velopment processes. 

Sustainable capacity development needs to build on what is already present, 
and if what exists is at a rather basic level, then that is where the work needs 
to begin. As the saying goes: “the big things depend on the litt le things” 
– if the litt le things, like literacy and simple project management skills, 
for example, are not in place, the big things just can’t happen.  Th is is why 
it is so important to get accurate information about how things work (or 
don’t work) – it increases the likelihood that inputs will be appropriately 
designed to match existing conditions in the system. 
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Working With Communities In A 
Counter-Insurgency
Understanding community dynamics and how to shift  a population’s att i-
tudes is a major part of a counter-insurgency campaign.  As noted earlier in 
this monograph, the general population’s central role in an insurgency was 
expressed in Field Marshal Templer’s statement on the Malayan campaign. 
He stated, “...the shooting side of the business is only 25 per cent of the 
trouble and the other 75 per cent lies in gett ing the people of this country 
behind us.”97  

Both sides of the confl ict need the community’s support. Th e primary pur-
pose of military and development activity in places like Afghanistan is to 
strengthen the government and increase its ability to serve the people. Th e 
insurgency has the opposite objective. Both sides involve the population 
in their campaigns, and success is linked to community support for their 
intentions.

Th e objective of development in a counter-insurgency campaign is to re-
inforce individual, small group or community norms required to eliminate 
support for the insurgency, increase the people’s trust in government and 
ultimately foster a peaceful and open society. It is helpful to consider a con-
tinuum along which these norms and behaviours can be positioned:

1. At one end of the continuum the entire population cannot conceive 
of a society other than that portrayed by the insurgents and will not 
harbour any thoughts or discussions that may lead to another state of 
being. Active participation in the insurgency by locals is encouraged 
and rewarded by community members. Intelligence about government 
forces is fed to the insurgents.

2. At another stage the community appears to be neutral: most of the in-
surgents are not locals and they use the threat of violence to get the sup-
port needed to carry on their anti-government activities. While there 
may be some information about insurgent activity fed to government 
forces, most of the signifi cant intelligence fl ows to the insurgents.

3. Somewhere in the middle there is increasing unhappiness about the 
insurgency and community members passively tolerate the insurgents, 
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who are outsiders and use violence to get required supports. Infor-
mation about insurgent and government activity fl ows both ways in 
roughly equal measure. 

4. At another point on the continuum the community is becoming in-
creasingly resistant to the presence of the insurgents, and while they 
may harbour some insurgents it is through fear rather than ideological 
commitment. Most signifi cant intelligence fl ows to the government 
forces.  

5. At the other end of the continuum virtually all community members 
are openly opposed to the insurgency, and no members are involved in 
anti-government activity. Insurgents seeking community support are 
unwelcome and are driven away. No signifi cant intelligence fl ows to 
the insurgents, and community members provide high quality infor-
mation to support counter-insurgency activities.

Development inputs are essentially an intervention in a system to foster a 
desirable shift  in individual, group or community norms and behaviours. 
In traditional development work, the resources that fl ow into a com-
munity are designed to do things such as helping people recognize they 
have the capacity to change, improve living conditions, reduce inequality 
among sub-groups, strengthen cohesiveness and local decision-making 
institutions and foster self-determination. Material and educational inputs 
reinforce certain beliefs, att itudes and behaviours and discourage others 
so the community’s trajectory changes for the bett er, and this change be-
comes self-sustaining. 

Although some in the aid community would argue otherwise, develop-
ment intervention can also be used as a weapon in a counter-insurgency 
campaign, with the added key element of encouraging a shift  of norms in 
a positive direction similar to that described in the fi ve-point continuum 
above. Th ese inputs can be inducements to change att itudes and behav-
iours as part of a carrot and stick strategy to achieve a desired eff ect. Th is 
overtly utilitarian and manipulative use of resources is seen by some in the 
development camp as outright heresy since in some quarters (as noted ear-
lier) there is a notion that assistance should be impartial. Th e development 
work required in a counter-insurgency campaign is necessarily partial: it 
seeks specifi c results – strengthening the government, reducing support 
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and hospitality for insurgents, protecting the population and increasing the 
fl ow of reliable intelligence about insurgent activity to government forces. 

Environments that are at varying levels on the continuum above will re-
quire diff erent types of infl uences – those which have norms at the low end 
of the range might require a combination of material and psychological 
inputs to shift  in a desired direction. Increased security and concrete evi-
dence of eff ective government and the benefi ts of resisting the insurgents 
coupled with more subtle communications strategies can demonstrate the 
possibility and viability of alternative ways of life.  

Once these mindsets and behaviours have begun to change, other inputs 
demonstrating the value of changing norms even further can reinforce this 
shift . Individuals and small groups may start to move in a positive direction 
and begin countering insurgents’ messages and provide useful information 
to the government, oft en at considerable personal risk. Th is shift  can be ac-
celerated as the sustainable benefi ts of co-operation become more clearly 
evident and government-related messages are conveyed by formal and in-
formal leaders and others who are held in high esteem by residents.  

Ultimately the community, with the help of government, needs to take 
ownership of this transition and become the prime agent in a material, 
social and psychological shift  that has legitimate formal and informal local 
leadership in charge of the change process. External inputs can continue 
but these should be designed and managed in a way that fosters unity 
among the inhabitants of the community through consultative processes 
in which the various sub-groups, especially women, have a voice and each 
has their fair share of the community’s resources.  

Equitable access to the benefi ts of development by all sub-groups in a 
community is of strategic importance: alienated sub-groups can provide 
support or be a haven for insurgents even in communities where the major-
ity of the population supports the government. Th e opposite can also be 
true: alienated members of insurgent-friendly communities can support 
the government.

Although most communities are likely to accept all the assistance and servi-
ces they can get, considerable care is needed to avoid pouring so much into 
the community that its internal balance and self-suffi  ciency are negatively 



157

WARRIORS AND NATION BUILDERS:
DEVELOPMENT AND THE MILITARY IN AFGHANISTAN

C
H

A
P

T
E

R
 7

impacted by the support. Inputs should be targeted to those symbolic or 
practical areas that will have maximum return on investment in terms of 
achieving a desired change in att itudes, beliefs and behaviours. However, 
absorptive capacity has its limits, and inputs that create a dependency or 
unsustainable lifestyles can have a counter-productive eff ect when the re-
sources are no longer available:  a disillusioned population may increase its 
support for the insurgents.

Development and internal community dynamics

Communities (and organizations) usually have diff ering levels of internal 
coherence, with their sub-systems or groups being in varying degrees of 
alignment as they move through time: these all work together to determine 
how a population conducts its aff airs. Some sub-groups may strongly sup-
port a particular set of norms, while others might have quite diff erent views 
about important matt ers such as trust in government or support for an in-
surgency. Th ese preferences and motivations are a form of social energy 
that should be understood and which can be selectively reinforced, tapped 
or released to achieve particular purposes.  

An understanding of a system’s patt erns of social energy is particularly 
important in situations where the interveners have relatively low levels of 
infl uence or power, as is the case in most community development pro-
jects. Th ese interveners strive to reinforce and align existing community 
energies that tend in the direction of a desirable trajectory. Low-power in-
stigated norm shift s that are consistent with and build upon a community’s 
traditional way of operating are likely to be sustained aft er external inputs 
are no longer available.  

High-power inputs such as injecting large amounts of money and material 
resources into a community may achieve a short-term desirable result but 
in the long term can be counter-productive if the change is not sustained 
and if the intervention damages long-standing benefi cial indigenous pat-
terns of community functioning.  

Patt erns of domination and subordination are oft en present among sub-
groups even in the smallest communities. Th ere usually are diff ering levels 
of adherence to predominant community norms, and the more oppressive 
the dominant sector is the higher the likelihood there will be sub-groups 
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with norms that diff er markedly from the system’s formal or informal lead-
ers. Th ese variations are rarely evident to outsiders who are accustomed 
to dealing only with visible community leaders, or with individuals who 
seek the outsiders’ att ention and who might not have benefi cial infl uence 
within the community. Insurgents and locals, including members of host 
government agencies, are oft en well aware of these internal dynamics and 
can use them to their own advantage. 

Development inputs usually target sub-systems that are (or have the po-
tential to be) aligned in a direction consistent with the objectives of the 
intervener, with a view to accelerating the system’s movement along a 
desired trajectory. Th e variety of views held by community members on 
issues such as support for the government or the insurgency may be associ-
ated with diff erent sub-groups or individuals who are likely to be moving 
at diff erent rates – and possibly in diff erent directions – along the fi ve-step 
community norms continuum described above. Depending on a variety of 
factors (such as the level of corruption of local police) these att itudes and 
beliefs may reach a tipping point which will result in large-scale or collect-
ive shift s in perceptions and behaviours, for bett er or for worse.

Counter-insurgency related development inputs can be made in a variety 
of physical, social and psychological points to achieve a desired eff ect on 
a system’s trajectory. Examples could include repair of irrigation systems, 
improving government operations and schools, and communication strat-
egies directed at particular sub-groups to increase their perception of the 
credibility of government.  

Th e selection of appropriate points for intervention depends on the nature 
of available development inputs and at least three factors: where the inter-
vener has direct or indirect access to the system, where the desired eff ect is 
to be manifested, and the internal networks and connections between the 
point(s) of intervention and the desired point(s) of eff ect. Th ese choices 
are infl uenced by the intended scope, depth and duration of eff ect – wheth-
er it be on individuals, small groups or larger collectivities and whether the 
impact is to be superfi cial and temporary or profound and permanent.  

Th ese intervention strategies are also infl uenced by the characteristics of 
available agents of change, the people and systems that are key actors in the 
intervention process, especially the people who can help external agents 
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see more clearly into the communities and organizations with which they 
want to work. Some of these helpers are called interpreters or “cultural 
brokers” – they play an essential role in a development intervention that 
merits considerable discussion.

Cultural Brokers 
As noted earlier, both military and development workers face much the 
same challenges when beginning to operate in an area: they need to know 
enough about the internal dynamics of the local system to understand 
how things work so they can have some confi dence that they know how 
to design and carry out their intervention. Identifying and navigating 
about in the complex set of individual, group, organizational or commun-
ity norms and capacities, and confi guring appropriate inputs to help these 
shift  in a desired direction, requires accurate and relevant knowledge of the 
community. 

To obtain this information, collaborative relationships need to be estab-
lished with people who know and understand the system, and their input 
is required at all stages from initial conceptualization through design and 
implementation to monitoring, evaluation and extracting lessons learned 
for future cycles. In the development fi eld the term “cultural broker” is 
used to identify these helpers.  

Cultural brokers are usually members of the recipient community who 
can communicate with external interveners to help confi gure and deliver 
inputs. Th ere can be other non-indigenous cultural brokers or helpers who 
can provide useful information on the internal workings of a system – these 
could be other development workers who have good information about the 
system, or other observers who have relevant knowledge of the AO. Each 
of these has its own strengths and weaknesses, and each person’s analysis is 
necessarily a partial view of what is really going on in the system. 

Communities are rarely homogenous entities – there may be quite diff er-
ent conditions in the various sub-systems of an area in which an interven-
tion is to take place. Although it is essential to work with local leaders, it 
is not safe to assume that the formal leadership of a community speaks for 
all its members, and that the picture conveyed by the leaders is shared by 
the entire population. While the formal leadership needs to be engaged in 
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an intervention, it is oft en the informal leadership that exercises meaning-
ful infl uence in a community. Informal leaders can be diffi  cult for external 
agents to identify, and they may be reluctant to collaborate with the inter-
vention. Without their support, however, most interventions are likely to 
have minimal eff ect. Local co-workers or others with knowledge of the area 
are key to identifying and establishing productive relationships with the 
community’s informal leadership. 

Because of the likelihood of a community having sub-groups which have 
their own ways of thinking and acting, a single cultural broker will rarely be 
able to provide an adequate picture of how a community works. Multiple 
points of access are advisable, using several cultural brokers who have dif-
ferent types of access to formal and informal leaders in key sub-groups, 
so the external actors have more than one view or entry point into the 
system. 

Th e external agency also has its own cultural brokers, development or mil-
itary personnel who know how to establish relationships with local helpers 
– these cultural brokers build bridges between the two sets of actors in the 
intervention process. Th ere may be several layers or links in a chain of rela-
tionships between an external agency and the point of impact of the inter-
vention. Information fl ows both ways along this chain of relationships, and 
can provide the external agent with insights on how best to confi gure the 
fl ow of resources to achieve the desired eff ect. It also helps the recipient of 
aid to bett er understand how the external agency works.

Each cultural broker is likely to be seen as linked to a particular part of a 
community or organization. Becoming too closely identifi ed with a broker 
who is part of one sector of a community’s power structure might alienate 
other sub-groups and prompt them to provide additional support for the 
insurgency even while some members of the community are shift ing away 
from this patt ern of belief and behaviour. Having multiple points of entry 
with several cultural brokers who are linked with the various sub-groups 
can mitigate the negative eff ects of this selective distortion process and 
will present interveners with a broad array of information on which to base 
their initiatives.

Many locals who choose to work with the military do so at considerable 
personal risk.  Th e insurgents can easily discover their identities and oft en 
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target them in their campaigns. Care is needed to protect these valuable 
resources from potential harm while they act as information conduits be-
tween the military and the people and systems that need to change.

Each potential cultural broker will have his or her own priorities that may 
or may not have the best interests of the population or government in mind. 
While some may be motivated by a high-minded commitment to their 
people, others may see their relationship with powerful external agents as 
enhancing their own position and increasing their ability to manipulate the 
situation to their own advantage. Interpreters are in particularly powerful 
positions that they can (and oft en do) exploit to their personal benefi t. 
Each will provide points of entry to the community in a manner than suits 
their interests, and careful selection of cultural brokers and entry points is 
essential in an eff ective campaign. It cannot be assumed that the various 
people who become cultural brokers in an area have good relationships 
with each other – they may have long-standing internal confl icts that are 
invisible to the development agent and could distort the information they 
provide.  

Establishing authentic relationships with potential cultural brokers is a 
key to an eff ective intervention. Most bilingual locals who are in cultural 
broker roles have considerable experience working with foreign nationals – 
some have done so for years, remaining employed with agencies such as the 
Canadian military while foreigners rotate through on their relatively short 
tours of duty. Most cultural brokers have identifi ed a range of stereotypes 
into which they classify foreigners, and will tend to relate with them on the 
basis of these categories. While each external agent hopes to be seen as a 
unique individual, it takes considerable time and eff ort to break through 
the stereotypes and establish authentic relationships with locals who have 
seen so many foreigners come and go over a period of years. Some are re-
luctant to invest the emotional capital required to establish close personal 
relationships when they know these will end in a few short months. 

Th ere is no quick way to cut through these normal barriers to eff ective 
intercultural relations and to quickly determine whether a cultural broker 
is providing the straight goods. One of the best strategies is for the for-
eigner to behave in as authentic a manner as possible, and to create condi-
tions where the local person is in the teacher or leader role and sharing 
information on his or her view of life and the situation at hand. Many locals 
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are pleased to respond to foreigners’ interest in learning about their cul-
ture. Th is open two-way communication coupled with a high tolerance for 
ambiguity while accessing multiple sources of information will provide an 
array of inputs that the intervener can use to chart a course.

Cultural brokers are key agents of both short-term and long-term change 
in any cross-cultural development initiative, and establishing eff ective rela-
tions with them is central to achieving a mission’s objectives.

Interpreters:  Language Assistants Or 
Cultural Brokers?
Most military training includes a component on working with interpret-
ers based on the concept of language assistant (LA). An LA is usually 
presumed to be a bilingual person who acts as a communication bridge 
between a foreigner and locals, and is not assumed to be doing much more 
than translating conversation back and forth from one language to another. 
What actually happens in the fi eld is considerably more: interpreters not 
only translate messages back and forth, they control the communica-
tion and, where they deem necessary, the foreigner’s behaviours as well, 
to achieve a desirable outcome. Th ey also provide information related to 
security and community att itudes related to the mission.

PHOTO 3: INTERPRETER AT WORK – AFGHANISTAN.
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In essence, they are the foreigner’s guides as well as their eyes, voice and 
ears. External agents are completely dependent on their interpreters for far 
more than language – interpreters eff ectively become their handlers and 
are in positions of enormous power.  Th ey oft en are active agents in carry-
ing out the mission and central to its success.

When the military uses interpreters in a cultural broker function, they can 
be providing their services at considerable personal risk. Roy Th omas has 
writt en extensively on this topic. An example:

Sarajevo, 1993: A Dangerous Investigation Demands an 
Interpreter
Interpreters can mean the diff erence between life and death. 
In one instance, the Serb Liaison Offi  cer refused to go further! 
Quite rightly he felt that mines and trip wires would be diffi  cult 
to detect in the falling darkness. A violation was alleged. How-
ever, the team’s ‘United Nations’ status was less clear in the fading 
light. “Last light” is when belligerent or prohibited activity can be 
expected. Th e Bosnian Serb lady who acted as the UN military 
observer interpreter was asked, “Do you wish to stay with him?” 
meaning with the Liaison Offi  cer. “Who will talk to the Bosniaks 
if soldiers are there?” the interpreter responded, as she moved 
forward to share the dangers facing the unarmed UN military 
observer team.98  

When working in a confl ict zone it is important to do whatever possible to 
see that cultural brokers and interpreters are not put in harm’s way. Support 
for interpreters is an under-appreciated factor given the risks they take. In 
another article, Roy Th omas comments: “Since the United Nations In-
terim Force in Lebanon was formed in 1978, as many as 35 interpreters 
may have died working with the Irish contingent alone.” Most peace and 
security missions have extensive provisions for dealing with the needs of 
their international personnel – health care, medical evacuations, disability 
supports in case of accidents, etc. Locally hired interpreters face much the 
same dangers but do not have anywhere near the same level of support 
and protection if they come to harm. Th ey also are vulnerable once the 
mission has left  if the contending parties seek them out for retribution for 
the work they did during the mission. Th ese locally-hired gems are the 
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mission’s windows on the world in which they operate, and they deserve all 
the support they can get from the organizations they serve.

Beyond interpretation – capacity development

Interpreters usually do more than simply translate communication – they 
can augment the message, for bett er or worse. If they have an appropriate 
background they can also become skilled enough in the subject matt er to 
do some of the work themselves, in their own language and in a culturally-
appropriate manner.

An example is the young lady in the photo below, who helped with a ser-
ies of basic interpersonal communications courses for public servants in 
Kabul. Aft er interpreting for several sessions she became a co-trainer as 
well as an interpreter, and made signifi cant input that increased the eff ect-
iveness of the training. When she became familiar with the instructional 
design at the root of the training she made suggestions for improvement 
and also conducted some of the participatory exercises herself.

PHOTO 4: INTERPRETER HELPING WITH INTERPERSONAL COMMUNI-
CATION TRAINING FOR PUBLIC SERVANTS – KABUL, MAY 2006.
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Working With Interpreters And Cultural 
Brokers 
Most communication between external agents and locals in peace and secur-
ity missions involves working through interpreters. Th e translation strategy  
used in development work is usually sequential rather than simultaneous, 
as would be the case where the interpreter is in a sound-proof booth and 
microphones and earphones are used. In virtually all development-related 
fi eld activity the communication takes place in relatively short sequential 
bursts of information, given by one or the other speaker and translated by 
an interpreter as it goes from one to the other. Th is interrupted back-and-
forth patt ern of exchange of information has a major eff ect on the accuracy 
and richness of the communication.

Interpersonal communication between two native speakers of the same 
language is tremendously complex, especially considering that at least 
80 per cent of the meaning that is transmitt ed in ordinary communica-
tion is not in the dictionary defi nition of the words, but in other parts of 
the exchange, including the context, power relationships and non-verbal 
communication.  

It is diffi  cult enough to establish eff ective communication between speak-
ers of the same language – exchanging information using an interpreter 
to link people of diff erent cultures and who speak diff erent languages is 
considerably more complex, and the likelihood of error is much higher. 
Th e large parts of the message conveyed by the context and non-verbal 
components of communication vary with culture and language, and much 
of this major portion of interpersonal communication is lost or distorted 
when the exchange is going through an interpreter. 

Th e more completely all parties understand the dynamics of working 
through interpreters, the more likely it will be that the communication will 
be eff ective. Many community leaders and others who interact frequently 
with foreigners have considerable experience with this diffi  cult form of 
communication – it is the military member or the development agent who 
may be relatively new to this process and who may have much to learn to 
make sure their end of the exchange is handled properly. Th is is a large 
topic that merits more att ention than is possible to give in this monograph 
– the following basic components of working with interpreters will help 
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improve the eff ectiveness of exchanges with locals and others working on 
peace and security missions.

Quality of relationships

Th e eff ectiveness of the communication exchange is directly linked to the 
quality of the relationship on a speaker-interpreter team. Before engaging 
in mission-critical exchanges it is highly desirable for the pair to spend 
some time together informally to get some sense of each other’s mode of 
communication and to establish some basic protocols defi ning how the 
discourse will unfold. Th e interpreter should be asked how he or she likes 
to receive and transmit information, clarifying issues such as the length 
of each unit of discourse, seating arrangements, debriefi ng processes and 
other similar factors linked to eff ective interpersonal communication.

As noted earlier, many locals who are employed as interpreters and cul-
tural brokers have worked in the AO for some time, oft en with the same 
organization, usually for considerably longer than the development worker 
or military member who is ostensibly in the supervisory role. Th ey know 
more about the environment than the external agent and usually have to 
spend considerable time and eff ort to orient the newcomer to the situa-
tion; especially in the beginning, when the “subordinate” is actually the 
more knowledgeable party in the relationship.  

Th is can make for awkward interpersonal dynamics in a command-and-
control structure, particularly if the newcomer may be somewhat insecure 
and needs to show that he or she is in charge of what is going on. Th is might 
limit the quality and content of communication between the two. In a 
counter-insurgency campaign this can have dangerous consequences: if the 
leader does not know how to listen and adjust operations accordingly the 
results could be disastrous. Th e supervisor needs to consciously create the 
conditions that will make it possible for others to speak freely and openly 
so the needed information will be provided, and to demonstrate the ability 
to incorporate this information in appropriately-designed operations.

Caution is required, however, in adopting this learner position in the ex-
change: there can be a delicate balance between demonstrating openness to 
receive needed information without giving the impression that the super-
visor does not know enough to exercise appropriate leadership. Th ere is a 
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fi ne line between openness to input and being perceived as incompetent 
and losing credibility, and this varies from one culture to another. Care is 
required when moving into a new environment, since these assessments 
and images are established during the fi rst few encounters with local staff .

Most of the foregoing presumes a relatively honest and altruistic interpreter. 
Th is is not always the case. Th e outsiders’ dependence on interpreters and 
cultural brokers puts these local staff  in positions of extraordinary power 
and they can, and oft en do, take advantage of their position for personal 
gain and to enhance their standing in their own community. Th ey are in a 
position to direct resources to their friends who may be giving them kick-
backs or other benefi ts because of the contracts they send their way. 

Th ere may also be questions as to the interpreter’s true loyalties – they are 
in a position to convey sensitive information to the other side in the con-
fl ict. Roy Th omas commented on this from his experience in the Balkans:

Th us in the case of locals hired as interpreters, these individuals 
could indeed be conduits of information for their communities 
and no doubt, at minimum, low level intelligence operatives. 
However, for every betrayal of information (and only one inter-
preter had to be dismissed under these conditions in Sarajevo 
from October 1993 until July 1994) there are countless examples, 
which to this day should not be openly discussed, in which locals 
working as interpreters provided warnings or other information 
which assisted in the security and protection of UN military ob-
server team members.99 

In some cases the diffi  culties in relationships with interpreters and cultural 
brokers arise from a simple limitation of competence on the part of the 
locally hired person. Th ey may not be malevolent at all, but just don’t know 
how to do what is being asked of them, and it may take some time for the 
foreigner to fi gure this out.

It is diffi  cult for external parties to navigate these potentially perilous wat-
ers and to accurately assess the competence and motivation of the locals 
who are hired to help the mission. Th is is compounded by the relatively 
short rotation of military personnel, since it oft en takes about six months 
in an environment before a newcomer starts to get a sense of how the place 
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works. In some cases that understanding begins to happen when they are 
ready to pack up and leave for home, just as they begin to be able to prop-
erly assess the quality and performance of their locally hired personnel. 
Th ey pass on their impressions – whatever they may be – of their interpret-
ers and other local contacts to their replacements.

Most development operations (including the PRTs in Afghanistan) are 
seen by many locals as producing ripe fruit that is easy picking – there oft en 
is a circle of local business people hovering about ready to capitalize on 
the contracts for development work and the other benefi ts available from 
the wealthy outsiders. When development workers manage to bypass this 
cluster of eager local agents to do their projects they oft en fi nd they can get 
work done for substantially less than they have been accustomed to pay-
ing, indicating they have been subjected to infl ated prices – something that 
has likely been done with the knowledge of their interpreters and cultural 
brokers.

Th is is all part of what some cynically call “Aid Incorporated” – a jaded 
view of development where all parties seem to be more interested in milk-
ing the system for their own benefi t than in providing needed services to a 
population. While much of what goes on in the development fi eld is noble 
and well done, in some cases it is diffi  cult to avoid this trap. Local staff  hired 
as interpreters are as likely to fall into this negative self-serving patt ern as 
anyone else. 

Content and pacing of discourse

Interpretation is a diffi  cult art and requires collaboration between the 
speaker and the interpreter to increase the likelihood that the communica-
tion is eff ective. Most interpreters are working from English (or another 
western language) back and forth to their native tongue – the western lan-
guage usually is not their mother tongue and they are likely to have a rela-
tively limited vocabulary. Basic and straightforward terminology should be 
used that avoids jargon or colloquial fi gures of speech. Jokes and humorous 
comments should be kept to a minimum, as they usually do not translate 
well.

Th e amount of information transmitt ed at any one time varies with the 
skill and preferences of the interpreter. In most cases, the speaker should 
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organize his or her thoughts into “chunks”, clearly defi ned clusters of con-
cepts that can be expressed in a few sentences at a time, preferably not 
longer than a minute or so for each chunk. Pauses should be frequent and 
long enough to permit the interpreter to grasp the essence of the main 
ideas and convey the concepts to the other, and to receive and return the 
response. Th ere may be times when the interpreter does not adequately 
grasp the ideas being transmitt ed and the message needs to be re-stated in 
a more comprehensible and clearer form that the interpreter can handle. 
Th is forces the sender to be clear on what he or she wants to say.

Eye contact should be primarily with the other main party in the com-
munication rather than with the interpreter, although it is wise to keep the 
interpreter in view to see how the exchange is going.  

Interpretation is mentally tiring and stressful and it is common for transla-
tors to experience high fatigue levels aft er even a short period of work. If 
interpreters get overly tired they are likely to be less accurate, so it is wise 
to off er to take breaks every once in a while. Th is can be set up beforehand, 
during the initial relationship-building process between the interpreter 
and the speaker.  

Debriefi ng aft er meetings

Time should be made to have regular debriefi ngs aft er meetings to refl ect 
with the interpreter on how the exchange went and to determine how to 
improve the quality of communication. Th is can be a central part of build-
ing the relationships required for eff ective work with an interpreter and an 
orientation for team members who have relatively litt le prior experience to 
working with interpreters in that context.

Learning from the interpreter

Interpreters who have considerable experience working with development 
agents or members of the military have accumulated a lot of potentially 
relevant knowledge, and means should be instituted to encourage them to 
share their thoughts and insights. External actors might unwitt ingly be do-
ing things that interfere with the main purpose of their work and interpret-
ers may be reluctant to share their concerns for fear of punishment from 
making their leaders or supervisors lose face. If the supervisor can model 
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an appropriate level of openness to constructive criticism in a hierarchical 
relationship this may have a positive spin-off  eff ect on the interpreter’s 
overall approach to management in general and benefi cially eff ect the or-
ganizational climate wherever the interpreter may be working aft er their 
current job is done.

Interpreter as a long-term indigenous capacity devel-
opment agent

It should constantly be borne in mind that ultimately it is the local people 
who must do the development work in the communities or organizations 
that are the focus of a mission’s interventions, and the cultural broker has a 
long-term role in helping this process. Oft en the unintended by-product of 
an intervention has the most signifi cant and sustainable impact on a soci-
ety – the cultural broker will learn much from working with external agents 
on several lines of action: those skills will remain in the community aft er 
the development project has ended, and, if appropriate values are present, 
they can be of long-term benefi t to the people.

External agents should see their relationships with interpreters and cultural 
brokers as part of the overall development process – as time passes these 
individuals are likely to rise to positions of leadership in their home com-
munities or organizations, and will take whatever they have learned from 
working with foreigners (both the good and the bad) into these organ-
izations with them as they progress through life. Interpreters and cultural 
brokers should be seen as part of the development agency’s delivery system 
as well as indirect but key recipients of the agency’s development inputs. 

Summary
External agents need to know enough about how a community or region 
operates to confi gure their inputs to reinforce constructive elements in the 
situations with which they are working. Most areas where there are peace 
and security missions are likely to have relatively few human resources ca-
pable of translating good ideas and resources into well-managed lines of 
action, which is one of the reasons for the low absorptive rate of donor 
funds in places like Afghanistan (estimated at about 30 per cent in 2006). 
Th is is one of the reasons communities are not seeing much fruit from 
the development funds expended in their own country, and that in turn 
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contributes to insurgents’ ability to operate in an area. Anything that in-
creases an area’s capacity to manage its own growth is likely to have positive 
impacts on security.

Th ere are capable people in every group, and some are eager to work with 
external agents to improve conditions in their societies. Many who have 
appropriate language and technical skills seek jobs with aid organizations 
and the military for both personal fi nancial reasons and, in most cases, be-
cause of a genuine interest in helping improve the lot of the people in their 
communities. Some of these become cultural brokers, people who act as 
a bridge between external agents and the local communities and organ-
izations, and they play an essential role in the intervention. Th ey are the 
external agents’ eyes, ears and voice, and have enormous infl uence on how 
the intervention is carried out.  

Working with cultural brokers and interpreters (who oft en are much more 
than LAs) takes some skill and good interpersonal communication on all 
sides. Th e quality of interaction along the chain of relationships of which 
they form an essential link is one of the major elements infl uencing mission 
success and the sustainability of the changes sought by the intervention.
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CHAPTER 8

What is the Mission? 
A Change of Mindset

Introduction: 
What Mindsets Need To Change?
Th is chapter addresses the complex issue of clearly defi ning the purpose 
of the mission in Afghanistan, and by inference, the objectives of other 
similar peace and security operations in fragile states.  It also discusses the 
challenges associated with the change in mindset that is required to achieve 
victory in this type of confl ict. Two groups of mindsets need to be changed: 
both the military and the development agencies (and likely also the other 
participants) need to adjust their thinking and operations to combine their 
energies toward a common objective.

Th is purpose should defi ne priorities and guide the activities of all major 
actors in the AO. Th ere is a lack of clarity on this fundamental issue, and 
this is a problem: in their 2006 paper on PRTs, Major-General (MGen) 
Roger Lane and Emma Sky defi ned the challenge this way:

…there is not yet a common understanding or shared vision of 
the causes of instability in Afghanistan, the outcomes (eff ects) 
required to deliver stability, (how) to deliver stability processes 
and outputs at provincial level, and the selection of security, gov-
ernance and development inputs for stability.100

While the purpose of the military’s mission may seem obvious to most, on 
closer examination it seems things need to be clarifi ed and bett er focused. 
As noted earlier in this monograph, aft er almost a year as a senior offi  cer in 
ISAF HQ in Kabul, BGen Pepin refl ected on his experience (repeated here 
for ease of reference):

I am of the view that the military is able to adapt itself, whether 
it is to respond to a threat or an enemy and to fi nd ways to win 
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when confronted with this threat, and they are also able to adjust 
themselves to a development environment (as they did success-
fully in Bosnia, for example).

Th e challenge that is relatively new is to be able to do both at 
the same time. From my experience in Afghanistan I’ve seen that 
the military (both Canadian and American) has a tendency to be 
more comfortable with kinetic than non-kinetic activities such 
as development. Th at is why when a situation arises where both 
types of interventions are necessary, kinetic operations receive 
more att ention.

Th is being said, my comments on changing the “mindset” re-
ferred to the capacity to develop an ability to act in both roles at 
the same time.101 

While it is a natural tendency for any organization’s leaders to focus on 
things they know how to do well and to give less att ention to things that 
are outside their normal sphere of activity, the changing nature of military 
operations – shift ing from third-generation to fourth-generation warfare – 
is requiring a major shift  in perception of what a mission is really all about. 
Th is has implications for the purpose of the military itself, now that the era 
of two opposing standing armies seems to have come to an end. Th e Com-
mander of the Canadian Defence Academy, MGen Daniel Gosselin, put it 
this way, “Fragile states – that’s our future.”102 

Working in fragile but relatively peaceful states has long been part of the 
development community’s mindset and operations: these struggling 
societies are its past, present, and also its future. Most members of that 
community, however, are accustomed to thinking that the military has no 
business acting in their fi eld of operation – that they exist in two separate 
spheres. Th e notion that there are bad guys who need to be neutralized 
or killed is alien to most. However, development workers also know they 
cannot operate where the level of violence is above a certain point, and 
the military’s support is required to achieve benefi cial results in these en-
vironments. Th e development fi eld must become accustomed to seeing the 
military as essential partners in their work in fragile states where there are 
insurgencies – their mindset and ways of operating also need to change to 
accept and work with this reality.  
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Th is is likely to be a challenge because most development workers are 
not accustomed to seeing their activities as part of a counter-insurgency 
campaign. In fact, some are quite allergic to this notion – a CIDA analyst 
with years of experience in a variety of countries recently asked with some 
incredulity, “What does counter-insurgency have to do with develop-
ment?” Many would ask the same question. Th is indicates a profound lack 
of understanding of what is required to establish and maintain stability in 
some of the more troubled parts of the world.

Just as the military tends to focus on its area of expertise, the kinetic dimen-
sion, the development agencies also focus on their area, the non-kinetic – 
governance, social and economic development and other similar aspects of 
an intervention. Each party has relatively litt le understanding of the real-
ities in which the other operates, and yet these two quite diff erent entities 
need to combine their talents to achieve desired eff ects in successful peace 
and security operations. One of the key things they need to accomplish this 
is a clear and common understanding of the purpose of the mission.

What Is Counter-Insurgency?
Th e US Army’s Counterinsurgency manual describes a broad range of ele-
ments involved in this type of mission:

A counterinsurgency campaign is… a mix of off ensive, defensive, 
and stability operations conducted along multiple lines of oper-
ations. It requires a mix of familiar combat tasks and skills more 
oft en associated with nonmilitary agencies. …(Soldiers) are ex-
pected to be nation builders as well as warriors. Th ey must be 
prepared to help reestablish institutions and local security forces 
and assist in rebuilding infrastructure and basic services. Th ey 
must be able to facilitate establishing local governance and the 
rule of law. Th e list of such tasks is long; performing them involves 
extensive coordination and cooperation with many intergovern-
mental, host-nation, and international agencies.103  

Th e manual continues with a description of required changes in mindset:

Western militaries too oft en neglect the study of insurgency. 
Th ey falsely believe that armies trained to win large conventional 
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wars are automatically prepared to win small, unconventional 
ones. In fact, some capabilities required for conventional suc-
cess – for example, the ability to execute operational maneuver  
and employ massive fi repower – may be of limited utility or even 
counterproductive in COIN operations. Nonetheless, conven-
tional forces beginning COIN operations oft en try to use these 
capabilities to defeat insurgents; they almost always fail….

Th e military forces that successfully defeat insurgencies are usu-
ally those able to overcome their institutional inclination to wage 
conventional war against insurgents. Th ey learn how to practice 
COIN and apply that knowledge…

In COIN, the side that learns faster and adapts more rapidly – the 
bett er learning organization – usually wins. Counterinsurgencies  
have been called learning competitions.104 

And they go further to describe what is required to achieve victory:

Before most COIN operations begin, insurgents have seized and 
exploited the initiative, to some degree at the least. Th erefore, 
counterinsurgents undertake off ensive and defensive operations 
to regain the initiative and create a secure environment. However, 
killing insurgents – while necessary, especially with respect to 
extremists – by itself cannot defeat an insurgency. Gaining and 
retaining the initiative requires counterinsurgents to address the 
insurgency’s causes through stability operations as well. Th is in-
itially involves securing and controlling the local populace and 
providing for essential services. As security improves, military 
resources contribute to supporting government reforms and re-
construction projects. As counterinsurgents gain the initiative, 
off ensive operations focus on eliminating the insurgent cadre, 
while defensive operations focus on protecting the populace and 
infrastructure from direct att acks. As counterinsurgents  establish 
military ascendancy, stability operations expand across the [AO] 
and eventually predominate. Victory is achieved when the popu-
lace consents to the government’s legitimacy and stops actively 
and passively supporting the insurgency.105  



177

WARRIORS AND NATION BUILDERS:
DEVELOPMENT AND THE MILITARY IN AFGHANISTAN

C
H

A
P

T
E

R
 8

To summarize two central points: according to the US Counterinsurgency 
manual, the desired eff ect of the military’s mission – victory – is achieved 
“when the populace consents to the government’s legitimacy and stops act-
ively and passively supporting the insurgency.” Also, the way to accomplish 
this is for the military to become a nimble, responsive, learning organiza-
tion while carrying out its mission.

Th is calls for concerted att ention on two dimensions of external and inter-
nal activity:  

1. External: working with agencies and individuals in the AO to increase 
the capacity of the host society’s government to provide the services 
that establish its legitimacy in the eyes of the population.

2. Internal: undertaking the structural and cultural changes within the 
military that are needed to become a nimble learning organization, and 
to either become more of a development agency or to be an eff ective 
partner with others who can do the capacity development work that is 
outside the military’s scope of expertise.  

Equivalent changes of mindset are required on the development side of 
this relationship – they also need to become nimble, responsive learning 
organizations, and to stop being allergic to the military. Most development 
agencies are not accustomed to seeing themselves as having a role creating 
conditions where the “populace consents to the government’s legitimacy 
and stops actively and passively supporting the insurgency” – they usu-
ally operate in environments where this is already established and taken 
as a given. Th ey do development, and that usually does not include being 
engaged as full collaborating partners in a counter-insurgency. Terms such 
as “victory,” “defeat” and “enemy” are not central concepts in their vocabu-
lary, and att ending joint planning meetings in a room full of soldiers who 
arrive wearing armour and carrying a variety of weapons is not part of their 
habitual patt ern of work. As some of those soldiers might say, the develop-
ment agents need to get over it, take their place at the table and get on with 
the task at hand. If the development workers won’t do it, the soldiers will 
go ahead on their own, likely with sub-optimal results.



WARRIORS AND NATION BUILDERS:
DEVELOPMENT AND THE MILITARY IN AFGHANISTAN

178

C
H

A
P

T
E

R
 8

Insurgents Or Institutions? A Contest For 
Th e Ungoverned Space
BGen Pepin’s comments noted earlier about needing to focus simultan-
eously on both the kinetic and non-kinetic aspects of security are reinforced 
in the paper by MGen Lane and Emma Sky, who go even further and assert 
that it is actually the non-kinetic objectives that should be paramount:

Understanding the problem is everything;… It seems to us that 
it is not so much that the sources of instability are strong, but 
that the nascent government institutions are weak. Most people 
are behind the government and yearn for leadership and a genu-
ine sense that it will protect and serve them. We are therefore 
engaged in a contest for the ungoverned space – not only in the 
physical domain, but in the cognitive domain of the minds of 
the population, and in time. Many of the anti-government actors 
are not off ering the population anything tangible; but given the 
scale of the challenges, the government struggles to off er them 
anything in this contest. Collectively, we need interventions that 
allow the population to reject the cause of instability – especially 
the insurgents – and give them the confi dence to withstand some 
of the pressures upon them.106  

While dealing with insurgents is essential, these anti-government forces 
are able to operate largely because there is an administrative vacuum that 
should be fi lled by well-run institutions that foster a healthy economy. 
Much the same could be said about counter-narcotics work, which is most 
eff ective when there are supports for alternate and sustainable lifestyles – 
productive legal agriculture with access to markets, credit, transportation, 
and so forth – in addition to functioning policing and justice systems. 

Lane and Sky continue, describing the implications of this focus for both 
military and development actors in a manner compatible with the US 
Army’s Counterinsurgency manual:

Set against this complex web of causes of instability, each of 
which needs to be correctly identifi ed if the appropriate interven-
tions are to be used, it is possible to identify four broad strands 
required for stability in Afghanistan:
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• legitimate and eff ective governance; 

• capable Afghan security forces; 

• mitigation and marginalization of threats to stability; and

• conditions for sustainable and legitimate economic growth.

Recognizing these complex causes and responses is an acknow-
ledgement of the limitations of the military security agencies in 
delivering long-term stability (although crucial at the outset), the 
absolute requirement for an eff ective law enforcement system, 
and the requirement for an interagency, multinational, coherent 
and coordinated approach from the outset. Th is has profound im-
plications for the manner in which governments formulate their 
strategies, train and educate their offi  cials, as well as how they 
interact between ministries. It suggests that the elegant linear 
progression of phases so beloved of some militaries is no longer 
relevant, and it also raises the question of how international or-
ganizations and NGOs fi t into this new paradigm.107  

In describing the possible role of the PRT in building up institutional cap-
acity, their personnel’s knowledge of local dynamics could make it clear 
that what might at fi rst seem to require a kinetic approach may well be 
bett er addressed with a non-kinetic response to resolving the causes of 
instability:

By thoroughly analyzing the causes of confl ict, the PRT may also 
help its resolution. For instance, where the seeds of dissent are 
caused by local offi  cials who ensure that (only) family and fellow 
tribesmen are given jobs, patient talking about the value of rep-
resentation in local government is likely to be more eff ective than 
a close air-support strike against a group of what we think are 
insurgents, but in reality are under-represented peoples.108     

Th e military needs to establish and maintain eff ective collaborative rela-
tions with people who have the required expertise, and to know when to 
stand aside and let others handle issues. Lane and Sky say this can be a 
challenge due to the military not understanding their own limitations, 
compounded by diffi  culties brought on by aspects of their culture:
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Too oft en military offi  cers are providing advice in areas that they 
are not expert. Th e military approach tends to be to ‘solve’ the 
problems themselves – and in the process create a raft  of un-
intended new problems – rather than in supporting Afghans to 
help solve their own problems. Th e consultative process is labori-
ous but is crucial to achieving the required eff ect.109  

As noted earlier, if development inputs are not available, the military will 
do what it deems necessary to solve a problem, and will take action even 
if, from a developmental perspective, it might be bett er to do something 
diff erent than the military proposes. Sometimes deciding to not take action 
is the best way to support the constructive trajectory of the society. If 
skilled development advice is available, the military needs to heed it and 
not take initiatives that may well be counter-productive.  

How Much Is Enough – Who Decides?
How much development is enough to achieve victory? It depends on who 
is asked – the answers cover quite a range. At one end of the continuum 
there are discussions of the ten core functions of a sovereign state, as de-
scribed in a paper by Ashraf Ghani and others.110  Th ese include the follow-
ing macro-level elements of governance:

• a legitimate monopoly on the means of violence;

• administrative control;

• management of public fi nances;

• investment in human capital;

• delineation of citizenship rights and duties;

• provision of infrastructure services;

• regulation of the market;

• management of the state’s assets (including the environment, 
natural resources and cultural assets);
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• international relations (including entering into international con-
tracts and public borrowing); and

• rule of law.

At the other end of the continuum is the citizen who just wants a society 
that works, which includes having a way to make a decent living, access to 
basic health care, education, shelter, security, and above all, a measure of 
social order and hope for a bett er life for the next generation. In develop-
ment this is known as a sustainable livelihood, some elements of which are 
included in the MDGs described earlier.

Th e standards chosen to determine the extent to which any of these are at 
an acceptable level vary widely. An example is the “rule of law” in Ashraf 
Ghani’s list – one might well ask, “which law?” An answer that is likely to 
bring some stability to a region may be the establishment of order through 
application of Sharia Law, which is rooted in the faith of the population.

Sharia Law was used as an example in a discussion of a problem with 
international interventions, and a pragmatic solution, in a presentation 
on Afghanistan by Col Steve Noonan before an audience of university 
students in late 2007. He argued that one problem with the mission in 
Afghanistan is the American’s desire to institute government in the same 
form as in the US. He suggested that it might be wiser to reinforce locally-
acceptable forms of government that did not result in the violation of basic 
international principles. He said this could even be Sharia Law that, unlike 
American democracy, is deeply rooted in local culture.

Th is pragmatic position says basically that the development agent should 
not care how locals achieve stability as long as the eff ect of doing so results 
in acceptance of the government and does not violate internationally ac-
cepted norms. Th e external agent’s job is to help the situation progress to 
that point. However, this stance assumes that there actually is something 
called an international community and that this “international commun-
ity” has agreed on what these norms are and abides by them. Unfortunately 
it is not that simple, as becomes clear once these assumptions are closely 
examined. Nonetheless, the pragmatic stance is likely the most desir-
able, even if there are problems with the foundation of the argument. If it 
helps achieve a generally acceptable form of order and reinforces eff ective 
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government in a region, it’s good enough: that is about as clear as it gets 
in this business.

Who Has Agency And Takes Initiative: 
Shift ing Locus Of Control Inward
Another area where a change in mindset is required is linked to the notion 
of “agency” – the question of who is doing the acting and who is being 
acted on. Most military discourse reinforces the notion that ‘we’ act on 
‘them’. Th e military draws on intelligence, it decides what needs to be done, 
and then others in the fi eld receive their ordinance(s). Th is structure is not 
surprising considering the historical uses of military planning, but it is not 
well suited for Fourth Generation Warfare, especially the 75 per cent that 
is non-kinetic. 

In development work, particularly at the non-directive and low-power end 
of the continuum of intervention strategies, agency is seen to rest with 
the host environment, and development workers do whatever they can 
to strengthen the local system’s ability to take initiative and act. Th is can 
oft en be diffi  cult, particularly in situations where the people have not been 
accustomed to freedom of choice and action beyond a limited sphere of 
infl uence. Th e more oppressive the power relations in an environment, the 
smaller the sphere of infl uence of the powerless. Th is is one explanation 
for high levels of family violence and alcohol abuse in colonized societies 
– these are oft en the only ways the powerless can exercise agency; in their 
households and on themselves.

Th e realization of being able to eff ect change in one’s condition, coupled 
with a desire to do so, is a prerequisite for healthy development, and de-
velopment agents should do whatever possible to shift  the perception of 
the location of control from external to internal. Th at is, the way eternal 
agents operate should reinforce the power and initiative of the host system 
rather than decrease the host’s ability to initiate action, even if it means 
achieving some tangible result more slowly than by doing it themselves. 
Th is can be diffi  cult in a recovering fragile state given the fact that most of 
the resources and power are in the hands of outsiders.

Sustainable development requires ownership of the initiative by the host 
system rather than by the external party. While it may be diffi  cult for 
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military actors to refocus their approach, the more the local agencies be-
lieve in their own capacity and demonstrate their ability to take initiative 
and implement benefi cial changes in their circumstances, the sooner vic-
tory will be achieved. 

Development And Th e Concept Of 
“Adversary”
Th e concept of “adversary” which is a taken-for-granted foundation of 
most military discourse on Fourth Generation Warfare, is not a part of 
most development workers’ thinking. Th is diff erence is another part of the 
change of mindset that military colleagues need to make as they strive to 
bett er understand the development dimension of counter-insurgency.

Most military analysis seems focused on dealing with an adversary to re-
duce its ability to do what it wants.  In development thinking, the concept 
of adversary is not as evident as it is among the military, and this forms a 
foundation-level diff erence in approaches to the “mission”. Development 
workers tend to see an entire region or community as an environment with 
which they are being invited to work, and there are positive, neutral and 
negative forces or energies in that environment that need to be taken into 
consideration and worked with as they try to help it move in a desirable 
direction. To base an intervention strategy on the idea that the main thing 
needed is to overwhelm or neutralize an adversary is foreign to how they 
think about their activities. 

Th at does not mean that development workers ignore barriers to the chan-
ges they are trying to promote. Part of development thinking uses a force-
fi eld analysis strategy to identify negative and positive elements that tend to 
inhibit or promote a change from one level to another in an environment’s 
condition. Th ey try to help the people in the communities or organizations 
in which they work to weaken the resisting forces and strengthen the posi-
tive ones to achieve a desirable change in the situation. Th is is perhaps as 
close to “adversary” as they come.

In other intervention design models based on General System Th eory 
(described earlier) they use the concept of open and closed boundaries 
between systems and sub-systems to identify where infl uence (both con-
structive and destructive) can fl ow to eff ect some change in the system’s 
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trajectory. Th ey try to help the system’s inhabitants do what they can to 
modify boundary conditions and the dynamics within relevant sub-
systems to achieve alignment in a desirable direction. Factors linked to 
maintaining appropriate boundary conditions, where the appropriate 
amounts and kinds of infl uences can fl ow back and forth among sub-
systems, are analyzed and incorporated in intervention strategies. Th e “ad-
versary,” if there is one, in systems models are factors linked to destructive, 
divergent and inappropriate fl ows of energy across boundaries – either 
too much or too litt le, or of the wrong kind and going to the wrong place 
(the narco-economy fuelling part of the insurgency in Afghanistan is an ex-
ample). Development workers try to help the system use its own forces to 
bring those disruptive factors into a more constructive way of infl uencing 
how the system moves through time. Th e example of the narco-economy is 
a particularly complex and diffi  cult situation that indicates the weakness of 
seeing things through a black-and-white “adversary” lens.

Th e concept of “adversary” is of limited use in the business world as well, as 
noted by a management consultant working in a very competitive environ-
ment (the high-tech sector) aft er reading a few articles on Fourth Genera-
tion Warfare.

I was struck by the same concept of “adversary” and how it is so 
diff erent from most non-military thinking.  Even in the corpor-
ate world, the concept of adversary is usually toned down to 
“competitor”, and competitors are always potential partners or 
merger/acquisition candidates.111  

Th is indicates that part of the change of mindset that the military needs 
to make involves a shift  away from looking at the world in terms of over-
coming an adversary to a more complex and less-polarized way of thinking 
about working with the various actors and forces in an environment.

Th e unpredictable patt ern of shift ing allegiances that marks the history of 
confl icts in places like Afghanistan reinforces the limitations of the simple 
classifi cation of groups into two camps – us and them, good guys and bad 
guys. Th ere are many who may be in between these two poles, and today’s 
adversary might become tomorrow’s ally, depending on their perception of 
where their interests will be best met. Intervention strategies need to take 
this factor into account and the military should not operate in ways that 
make it diffi  cult for any positive peace-oriented shift s to happen.
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Development workers have their own changes to make in this regard: 
they have been characterized as “Pollyannas” who see all the local actors 
as members of the society who will listen to reason and who can be en-
listed in programs to improve the system. Unfortunately there are people 
who do not want to be part of any programs they are off ering and who will 
do everything in their power to resist their eff orts, including committ ing 
atrocities such as beheading 13-year-old girls for going to school. When 
these brutal characters are on the scene it is clear there is an adversary, an 
us-and-them, good guys and bad guys, and the military’s traditional con-
cepts and tools are entirely appropriate.

While it may be diffi  cult for the military to see an AO in any way other 
than through the “adversary” lens, it may be just as challenging for a de-
velopment worker to recognize that the “Pollyanna” lens sometimes is not 
appropriate and that the use of deadly force may be required to help a com-
munity move forward along the development trajectory, especially when 
the level of violence in the society is at the lower end of the ten-point scale 
mentioned earlier. Both groups need to know when and how to change 
their mindsets in this regard.

Monitoring And Evaluation Of Eff ects
Appropriate monitoring and evaluation are essential in any eff ective de-
velopment project or military campaign. “Appropriate” means measuring 
the right things and then doing the right things with the results of the an-
alysis. Th is is not always taking place. A study of PRTs in Afghanistan and 
Iraq by a Princeton University team noted that evaluation of their activities 
measures inputs rather than outputs and their eff ects on their environ-
ments.112  Th ey usually report on the number of hours of training provided 
or amounts of funds spent rather than on the community’s perception of 
these activities and the extent to which they move the situation toward 
victory by reinforcing the population’s acceptance of the government and 
rejection of insurgents.

Th e capacity development analysis framework described in Chapter 
4 provides a basis for description of the multiple levels and dimensions 
of functionality required in a well-performing society – these are poten-
tial areas for activity and assessment. Also, the notion of an institution 
as a latt ice-like structure of roles and relationships that needs to be 
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appropriately populated and activated to become a working organization 
can establish targets toward which an intervention can att empt to move a 
system. Properly-done impact evaluation can identify the extent to which 
priority areas are beginning to function appropriately and link inputs to 
eff ects (or lack thereof).

To minimize distortion caused by the observer eff ect, assessing community-
level results of development interventions calls for indigenous assessment 
processes that are not obviously linked to the inputs being assessed. A goal-
free strategy using evaluators who do not directly associate their inquiry 
with specifi c development activities can gather data on how communities 
have changed over the period in question, and att ributions to specifi c in-
puts can be made later, aft er responses have been collected and partially 
analyzed. In Kandahar, for example, household-level or neighbourhood-
based assessments could be conducted by appropriately-trained local uni-
versity students as part of their social and economic development-related 
fi eld research work. 

Indicators of achievement should include direct and indirect impacts of ac-
tivities, since the indirect and unanticipated impacts may well be the more 
signifi cant and sustainable results. Interpreters, for example, oft en learn 
things that increase their capacity to be of service to their communities 
and they take these skills with them when they move to other jobs. Th ese 
by-products of an intervention are oft en more benefi cial than the stated 
intention of the project.

Th ere is another side to the monitoring and evaluation issue that needs to 
be taken into consideration:  although cultural brokers are essential partici-
pants in a stability initiative, in some cases their reports of eff ects should be 
taken with more than a grain of salt. Th e same holds true for government 
offi  cials and community leaders. It can be diffi  cult to determine the extent 
to which they are being forthright and their information can be taken at 
face value, or if they are telling the external agents what they think they 
want to hear. Since most foreigners are rather blind, deaf and dumb without 
their assistance, it is essential to reach beyond these windows and screens 
to fi nd out more about what is really happening. An eff ective independent 
community-based monitoring and evaluation system is essential to mis-
sion success.



187

WARRIORS AND NATION BUILDERS:
DEVELOPMENT AND THE MILITARY IN AFGHANISTAN

C
H

A
P

T
E

R
 8

Becoming A Learning Organization – 
Applying Results Of Evaluation
Th e US Army Counterinsurgency manual clearly defi nes becoming a learn-
ing organization as a strategic requirement in Fourth Generation Warfare. 
As noted earlier, they state, “In COIN, the side that learns faster and adapts 
more rapidly – the bett er learning organization – usually wins. Counterin-
surgencies [sic] have been called learning competitions.”113

Development workers with backgrounds in capacity development and 
organizational change would say there is a major challenge in this area. Ac-
cording to the Princeton University study of PRTs, one of the problems with 
the Afghan mission is a lack of systematic evaluation of neighbourhood-
level impacts of PRT activities related to helping the population accept 
the legitimacy of government, which is an element required for “victory.” 
Th ere is not enough reliable information for systematic feedback loops to 
guide the system so it can learn from analysis of its performance and chart 
its course accordingly. It seems that while part of the system is saying it 
needs to become a learning organization, its operations (as reported in the 
Princeton study) are not demonstrating that capacity.

Th e literature on organizational change off ers a rich array of methods for 
helping large systems become nimble learning organizations and a detailed 
review of this area is beyond the scope of this monograph. A few sources 
and comments will suffi  ce.

An early classic is When Giants Learn to Dance, which documented changes 
made by IBM, Kodak and others to stay alive in rapidly changing environ-
ments.114  Th e works of Chris Argyris are particularly useful – especially the 
concept of double-loop learning, which has also been promoted by Peter 
Senge and others. Also, authors who apply Chaos Th eory to management 
have much to off er.  Margaret Wheatley, for example, has worked with the 
US military to help open up the feedback loops across the ranks that make 
essential fi eld-level information available to senior-level planners so they 
can properly direct their troops. She has also used Chaos Th eory to analyze 
self-organized networks in the war on terror.115  Th ese all have something to 
off er counter-insurgency leaders who recognize that their systems need to 
constantly adapt to mirror the structures and strategies of anti-government 
forces.
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However, it is well known that talking about change is easier than having 
it actually happen. Many organizations know they need to change when 
their feedback loops present them with information for which they are ill 
prepared, and even though they make valiant eff orts to adjust themselves 
to new realities these shift s are oft en exceedingly diffi  cult to implement. 
BGen Pepin’s earlier statement about a change in mindset has deeper im-
plications than might appear at the outset. Th e issue applies to commun-
ities as well as organizations.

One of the main factors contributing to resistance to fundamental change 
in organizations is their employees’ natural desire to maintain the integ-
rity of their personal structure of meaning, the cultural and psychological 
framework that defi nes their place in the social universe. Th is is especially 
prevalent among senior managers and leaders who derive much of their 
identities from the organizational contexts they have sacrifi ced the best 
years of their lives to build – in their own images. As these senior staff  move 
toward retirement, many use targeted selection and grooming of culturally 
similar junior staff  who are likely to replace them to maintain the integrity 
of the systems they have built – this is one reason for the persistence of an 
organization’s structure and cultural traits from one leadership cadre to the 
next.  

Th is factor is particularly evident in organizations that have a strong cor-
porate culture, and whose members have relatively few pillars on which 
they base their identities. Th e military is a classic example of such an or-
ganization, with subliminal and powerful cultural factors that will try to 
undermine or subvert the changes required to adapt to the realities brought 
into the system by the feedback loops which are a core feature of a nimble 
learning organization.  

Th is is because organizational change oft en means identity change, and 
most people will resist going through this process because it hurts – a lot. 
Th e psychological impact is akin to the bereavement cycle. Most normal 
people will avoid this process if they possibly can: this is one of the major 
factors underlying resistance to change and inhibiting the shift  to becom-
ing nimble learning organizations.

It is easy to say that a counter-insurgency is essentially a competition be-
tween two learning organizations and to assume that the military can learn 
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and adapt faster than the insurgents – in reality this can be an exceedingly 
diffi  cult dimension of the operation. As noted in the Princeton PRT study 
and other reports, counter-insurgencies have the added complexity of not 
being carried out by a single organization – they have to bring together a 
number of quite diff erent agencies in an integrated, coherent eff ort, and to 
share and extract lessons from their varied experience that can infl uence 
how each of them work. Each participating agency has its own challenges 
in this area and needs to adjust its operations to be part of a nimble collect-
ive eff ort to help the host society move forward. Th e nature of this collab-
oration, and the extent to which each party needs to change how it usually 
operates to make it work, is a key to an eff ective campaign.

Collaboration – Is It Cohabitation, As-
similation Or Integration? 
Collaboration with other agencies working in an AO can take diff erent 
forms, which can be placed on a continuum marked by three types of re-
lationships: cohabitation, assimilation and integration. Th e points on the 
continuum denote the extent to which the parties are expected to change 
how they operate so the relationship can be maintained. Each form of 
collaboration has its particular cultural and organizational dynamics and 
power relationships, and its own set of advantages and disadvantages.

Cohabitation

Cohabitation is a situation in which two parties coexist and may be aware 
of each other’s activities, but this awareness does not contribute to any 
meaningful change in the internal workings of either party. Each continues 
operating in the manner to which it has become accustomed. Th ere may 
be superfi cial and polite (or not so polite) interaction at their points of 
contact but they do not exert signifi cant infl uence on each other’s internal 
processes.

Examples of cohabitation in Canadian society could be ethnic enclaves 
in a large city where language and family patt erns continue to refl ect the 
cultures of origin, or the traditional Mennonite, Hutt erite and Doukhobor 
communities in various parts of the country. In peace and security missions 
it could be the relationship between the military and humanitarian aid 
agencies that want to remain neutral in a confl ict. Th ere may be occasional 
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contact between the two groups but there is litt le signifi cant exchange of 
information or infl uence that will prompt either party to change how it 
operates.  It is essentially a two-solitudes type of relationship.

Advantages

Th e advantage of cohabitation is the apparent lack of inconvenience ex-
perienced by either party: each goes on working with litt le impact from the 
other, and nobody is overly infl uenced or inconvenienced by how the other 
operates. It appears to be a comfortable, no-change situation.

Disadvantages

Th e disadvantage of a cohabitation relationship is that there is no signifi cant 
exchange of information or skills that would increase the performance of 
either party. Th ey cannot benefi t from each other’s expertise and adapt the 
lessons learned by one group to improve the practices of the other. Also, there 
is a security dimension: if this relationship exists in a society in which there 
are extremes of wealth and poverty, and the poor can see the conditions in 
which the other party lives but they do not have access to an adequate share 
of the wealth in the society, the situation can become dangerously unstable 
– the poor may take extreme measures to disrupt the existing social order. 
Examples are the urban riots by unemployed immigrant youth in France in 
2007 and in the black ghett os in the US during the 1960s.

Assimilation

Th e classic assimilation model is the American melting pot, where the lar-
ger party is in control and the smaller party is absorbed into the majority. 
Th e weaker party adapts itself so it can coexist with the larger group, whose 
culture and traditional practices are not much changed by the presence of 
the smaller group. In some sense it is a win-lose model, where the weaker 
party loses something to be part of the larger whole.

Th e underlying idea seems to be something like, “Th is is my fi eld (or game) 
now, and if you want to play on my fi eld you’d bett er learn my rules. If you 
don’t want to play by my rules, go fi nd another fi eld.” Th ere is an assump-
tion that the characteristics of the larger group are to remain unchanged 
and smaller groups are to acquire these traits to have the relationship.



191

WARRIORS AND NATION BUILDERS:
DEVELOPMENT AND THE MILITARY IN AFGHANISTAN

C
H

A
P

T
E

R
 8

Advantages

Assimilation seems convenient, particularly to members of the larger or 
stronger group, because they do not have to change. Members of smaller 
groups sometimes also fi nd the arrangement desirable because they can 
become like the majority and partake of its benefi ts. It is a common model 
of intergroup dynamics among entities that have unequal levels of power.

Disadvantages

Although assimilation seems desirable, there are major diffi  culties with 
what is essentially a win-lose model of intergroup relations. It can con-
tribute to problems especially when the minorities begin to think they are 
being asked to give up too much to remain part of the society (as in French 
Canada). In some cases they rebel – many of the civil wars in the world are 
related to diffi  culties associated with assimilation. Also, the weaker party 
needs to learn and use the language and thought patt erns of the majority 
to remain in the relationship, and as such they cannot fully express them-
selves and the richness of their full and free voice cannot be heard. Th is 
limits the potential for growth in the system and deprives the majority of 
the potentially essential contributions of the minority.

Integration

Integration is a situation in which both parties change – in mathematics the 
defi nition is “to make whole by a combination of parts.” Th is is a win-win 
(or lose-lose) model in relationships in which everybody gives up some-
thing so they can be united. 

Advantages

Integration is an equitable but rare model of intergroup relations. Once 
both parties agree to make the sacrifi ces they need to make to achieve har-
mony and equity, the relationship is usually more eff ective than the other 
two models. It promotes what is known as “hybrid vigour” in which the 
total is actually greater than the sum of its parts, as in genetics, where the 
mixed-breed off spring oft en is superior to either of the purebred parents. 
Hitler was dead wrong: the master race is the mongrel, not the pure breed.  
Multi-disciplinary teams that achieve integration are more productive than 
others that operate on an assimilation model. 
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Disadvantages

Integration is diffi  cult to achieve, particularly in situations where there is 
a history of inequitable power relationships. It requires identity change by 
all parties and can take more time and eff ort than most people are will-
ing to give. Th e introduction of the Offi  cial Languages Act in Canada is an 
example – the majority was unexpectedly inconvenienced by the fact there 
were French-speaking people in the country and public servants had to 
learn French if they wanted  to progress in their careers. Some unilingual 
Anglophone senior public servants resigned or took early retirement in 
response.

Groups that try to achieve open, authentic and meaningful levels of inter-
action as they come together usually fi nd they must go through the diffi  cult 
but ultimately rewarding process of integration. It can be particularly chal-
lenging for people who have been accustomed to being in a position of 
control, such as in the military’s chain of command.

Implications For Development-Military 
Collaboration
Ideally the concept of integration should be applied at all levels of an inter-
vention, from the policy formulation and conceptual phase through all 
steps to the application of a country’s resources and expertise in the fi eld. 
Th is would call for joint policy and planning groups in the host country, as 
is the case with the UK’s PRT, and shared control of funding and operations 
at all levels down to the personnel working in the communities.  Most 
collaboration missions do not have this high a level of integration. Some 
of the PRTs, for example, have multiple lines of management with each 
function reporting separately to their respective head offi  ces. Th is makes 
collaboration and coordination of the intervention’s strategy, operations 
and tactical level activity diffi  cult. Others ensure eff ective integration by 
requiring signatures from the three main agencies – defence, diplomacy 
and development – before money can be spent. In some the bulk of the 
budget is controlled by the development sector, putt ing the military in an 
essential but subordinate position in the power hierarchy.

Th e ideal version of 3D or the “Whole of Government” approach implies 
that CIDA’s development workers, DND personnel and DFAIT staff  and 
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members of other participating agencies should form collaborative units 
at each level that enable their diverse contributions to merge in a single 
integrated output. Th ere is considerable work needed to implement the 
“Whole for Government” approach – the administrative machinery of 
all participating agencies needs to be changed to operate in an integrated 
fashion rather than in the parallel stovepipes to which they have been ac-
customed. Th ey are shift ing from cohabitation toward integration, and 
hopefully they will not become stuck in assimilation along the way.

Military As Partner Rather Th an Leader 
Of Mission
Th e concept of 3D or the “Whole of Government” approach entails a 
change in roles which may be a challenge for the military and for other 
normally autonomous government agencies – they all need to shift  from 
being independent to being a partner in how a mission is to unfold. Th is 
is a quite diff erent stance than is implicit in most military vocabulary and 
its underlying culture, which is clear that the military assumes it acts on 
the environment rather than working with the various other actors in an 
AO including the recipient of its eff orts. Development agents, on the other 
hand, are supposed to work with rather than on the host environment – a 
quite diff erent non-directive orientation that might easily be misread by 
the more directive military partners as weakness and indecision and they 
may tend to run roughshod over their development colleagues as a result. 
Th is is not collaboration but domination, and needs to be countered in an 
integrated mission. 

ISAF operations and CIDA’s unit in Kandahar had a way of ensuring that 
an appropriate level and type of collaboration was a feature of their activ-
ities. To operationalize the equal status of the major collaborating agencies 
in the eyes of the military, equivalent rank status was accorded to the head 
of the development unit. Th e ISAF DEVAD, for example, had equivalent 
brigadier-general rank. Th e same principle was instituted in Kandahar, 
where the senior CIDA representative had full colonel rank. Th is rank 
equivalent gave the DEVADs complete access to meetings and senior per-
sonnel, and ensured lower rank military offi  cers responded to them in an 
appropriate manner when asked to provide information or assist with their 
operations.
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Th is indicates that the way to ensure the military sees the other parties in the 
collaboration as full partners is to give their unit heads the same equivalent 
rank as the senior military offi  cer. While this may be required by the military 
on a joint mission, it was the cause of some bemusement to the development 
staff  (both were young women) since the notion of rank and much of what 
is implied in a chain of command was foreign to how they were accustomed 
to operating. Th ey soon became accustomed to it, however, and found that 
fi tt ing in to the military structure helped get the job done.

Th is strategy is more in the assimilation category above than integration, 
in that the powerful party (the military) accorded the weaker parties high 
status on the military’s terms, so there would be minimal disruption of 
the military mindset as they went forward. It could be seen as an identity-
maintenance strategy on the part of the military that the development work-
ers accepted, and given the circumstances it seems to make sense. Th e military 
way of seeing the world did not have to change much to make this work.  

However, if in another situation other actors take the lead, such as the 
representative of DFAIT, for example, and their hierarchy structures are 
imposed on other parties such as the military, police and development 
workers, the adjustment may be more diffi  cult. Th e military may have dif-
fi culty knowing how to relate to these other actors if they are not given 
equivalent rank and placed in a known pigeon-hole in the military’s view 
of the social universe. Some of the other PRTs in Afghanistan have joint 
leadership structures which place the military in a parallel or even sub-
ordinate support role. Th ese relationships are diffi  cult to manage. 

To make any of these partnerships work it has been found that interperson-
al relationships and key individuals’ personalities must be taken into con-
sideration. A number of PRTs described in the Princeton report were not 
functioning well because of personality issues that could probably not have 
been resolved even if appropriate structures and rank equivalents were in 
place.  

Th e change in mindset described by BGen Pepin and highlighted in the 
Princeton report (and by others) as a requirement for eff ective multi-
agency counter-insurgency operations is a challenging issue – it requires 
concerted eff ort to establish appropriate structural and interpersonal re-
lationships to ensure the mission is to be an eff ective partnership of the 
military and other key agencies. 
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Summary
Being able to think about both kinetic and non-kinetic activities at the 
same time is a challenge requiring considerable eff ort, good interagency 
and interpersonal communication, and a clear and shared understand-
ing of the purpose of the mission. While the temptation to move quickly 
and use kinetic measures in response to a situation may be paramount in 
a commander’s thinking, a development worker’s approach may be quite 
diff erent. As noted earlier in the example given by Lane and Sky, a group 
of angry villagers confronting a local offi  cial may be simply demanding an 
equitable distribution of resources that the offi  cial had been giving only to 
his own sub-group in the area. A number of visits by a development worker 
who drinks multiple cups of tea while patiently urging the offi  cial to grasp 
basic concepts of good governance is likely to achieve a more sustainable 
benefi cial eff ect than a kinetic response to that offi  cial’s panic call for an air 
strike on the angry mob of villagers that is besieging his offi  ce.

Military and development actors need accurate information about the 
communities they serve so they can know which strategy to use at a given 
time. Reliable community-level analysis is required to properly assess local 
conditions and the impacts of counter-insurgency inputs, and to know the 
extent to which these inputs help move the situation toward victory – the 
population’s acceptance of the government and cessation of support for 
the insurgents. When fostering change in the community, external actors 
need to be in the background, leading from behind, and the local agencies 
should be the prime visible actors. 

Accurate feedback loops need to infl uence how the international agencies 
operate and, if necessary, promote changes in their ideologies, perceptions 
and behaviours. Th is can be diffi  cult in part because it might provoke deep 
level change and evoke the natural tendency to maintain the integrity of 
one’s structure of meaning, the foundation of one’s identity. Identity is 
particularly strong in the military, with the whole command structure 
creating physical, cultural and psychological spaces in which people live. 
Resistance to signifi cant organizational change is a normal part of identity 
maintenance, which can be overcome in part by entering into authen-
tic shared-power relationships with other participants in the counter-
insurgency campaign.
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Subtle use of power is not a universal military skill and can elicit identity 
change processes in people who are accustomed to being in control. Mov-
ing into unfamiliar power relationships with development workers who 
don’t know the meaning of “sir” and all that goes with it can be a chal-
lenge but it is possible if conditions are right and the mix of personalities 
is appropriate. 

Th e obedience factor in the military can help in this regard: members will 
usually do new things if they are ordered to do it and they may learn new 
patt erns of thought and behaviour by osmosis, through frequent collabora-
tion with others on whom they depend to achieve a desirable result – the 
behavioural-level interaction can produce the att itudinal-level change of 
mindset that is required. 

Leadership in these integrated missions requires collaborative personal-
ities, members who are bett er at listening and fostering creative problem 
solving in others than in telling them what to do.

Th e multiple actors in a counter-insurgency should have a clear vision of 
the path to victory in the local context, and need to believe that each is 
really dependent on the others to get the job done. Working together on 
a common urgent task builds bridges across many gaps and can weld the 
disparate members together into a cohesive integrated unit whose mem-
bers refl ect both the military and developmental perspectives and know 
when one should lead and the other follow. If they work well together the 
result will be an acceleration of movement of the local area along a desir-
able trajectory of growth.

Th ere are several tools that can be used to identify appropriate personnel 
and to increase the cohesiveness, alignment and eff ectiveness of a multi-
agency group of professionals in a counter-insurgency campaign: these are 
described in the next chapter.
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CHAPTER 9

Tools of the Trade

Introduction
Th is chapter describes a few of the many tools available to increase the ef-
fectiveness of an intervention in an AO. It begins with summaries of two 
approaches used in development: an asset-based strategy and a sustainable 
livelihoods approach. It then discusses intercultural relations and personal-
ity issues, and closes with an example of a culturally and contextually ap-
propriate approach to strategic planning that was used to good eff ect in a 
unit of the Afghan government.

Defi cit-Based Versus Asset-Based Strategies
Most development activity begins with a needs analysis of some sort that 
usually produces a long list of what is wrong and needs to be fi xed. Inputs 
are then based on this analysis of the defi cits in a community or organ-
ization. While there is no doubt that there are many problems to be ad-
dressed, a defi cit-based analysis does not focus on what is right about the 
way a community or organization operates nor does it set out to build on 
existing capacities to reinforce its strengths.

Capacity development needs to build on what already exists, and to use the 
energies and skills of the local people to help the system progress. Th ere are 
a variety of ways of identifying an area’s strengths and capacities, several of 
which are outlined below.

Appreciative inquiry

Appreciative inquiry (AI) is a process of working with a population to 
identify and reinforce its strengths that acts as a motivator that spurs them 
on to further achievements: 

[AI] is a strategy for purposeful change that identifi es the best of 
“what is” to pursue dreams and possibilities of “what could be.” It 
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is a co-operative search for the strengths, passions and life-giving 
forces that are found within every system – those factors that 
hold the potential for inspired, positive change.

Th e appreciative approach involves collaborative inquiry, based 
on interviews and affi  rmative questioning, to collect and cele-
brate the good news stories of a community – those stories that 
enhance cultural identity, spirit and vision. [AI] is a way of seeing 
that is selectively att entive to – and affi  rming of – the best and 
highest qualities in a system, a situation or another human being. 
It involves an appreciation for the mystery of being and a rever-
ence for life.116 

Th ere are other descriptions that are somewhat less poetic – the general 
idea is to identify, appreciate and reinforce a system’s strengths.

Asset-Based Community Development Institute

Th e Asset-Based Community Development Institute is based at the Insti-
tute for Policy Research of Northwestern University in the US. Th is Insti-
tute has a network of practitioners and provides a variety of resources to 
support its vision of development, which is:

[To challenge] the traditional approach to solving urban prob-
lems, which focuses service providers and funding agencies on 
the needs and defi ciencies of neighbourhoods, …(the Institute 
has) demonstrated that community assets are key building blocks 
in sustainable urban and rural community revitalization eff orts. 
Th ese community assets include:

• the skills of local residents
• the power of local associations
• the resources of public, private and non-profi t institutions
• the physical and economic resources of local places.117 

Asset-based strategies are more empowering than the usual defi cit-based 
approach and the assessment and intervention tools they provide are use-
ful. Nevertheless, some practitioners can be rather messianic about their 
work and need to be approached with a bit of caution.
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Sustainable livelihoods approach

Many development agencies are applying a sustainable livelihoods approach 
that uses a whole-system framework to identify and strengthen the many 
factors aff ecting the quality and standard of living in an area.

[It] places people, rural poor people in particular, at the centre 
of a web of inter-related infl uences that aff ect how they create a 
livelihood. Closest to the people at the centre of the framework 
are the resources and livelihood assets that they have access to 
and use, which can include natural resources, technologies, their 
skills, knowledge and capacity, their health, access to education, 
sources of credit, or their networks of social support. Access to 
these assets is strongly infl uenced by their vulnerability context, 
taking into account trends (for example, economic, political, 
technological), shocks (for example, epidemics, natural disasters, 
civil strife) and seasonality (for example, prices, production, 
employment opportunities). Access is also infl uenced by the 
prevailing social, institutional and political environment, which 
aff ects how people combine and use their assets to achieve their 
goals. Th ese are their livelihood strategies.118 

A variety of tools are available from the Institute of Development Studies 
in the UK, which operates “Livelihoods Connect”, a web-based resource 
and distance learning program based on the sustainable livelihoods ap-
proach to eliminating poverty. Materials are available in multiple languages 
including Dari and Pashto.

Th e approach is driven by a set of principles which include being people-
centred, holistic, dynamic, building on strengths, promoting micro-macro 
links, encouraging partnerships and aiming for sustainability. It is a broad-
based approach to identifying and reinforcing the array of factors linked 
sustainable ways of improving livelihoods in a region. It is one of the foun-
dations of most constructive counter-narcotics programs, which seek to 
replace opium cultivation with other marketable crops and to address the 
range of other supports required to make the replacement viable.

Participatory rural appraisal

Participatory rural appraisal (PRA ) is one of several similar techniques to 
engage locals in assessment and implementation of development initiatives. 
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Based on the work of Robert Chambers and others, it is a well-known meth-
od with a large body of supporting literature, and it can be applied to urban 
as well as rural communities. Th is method has been described as follows:

[PRA ] is a label given to a growing family of participatory ap-
proaches and methods that emphasize local knowledge and en-
able local people to make their own appraisal, analysis, and plans. 
PRA  uses group animation and exercises to facilitate information 
sharing, analysis, and action among stakeholders. Although ori-
ginally developed for use in rural areas, PRA  has been employed 
successfully in a variety of sett ings. Th e purpose of PRA  is to en-
able development practitioners, government offi  cials, and local 
people to work together to plan context appropriate programs.

Participatory rural appraisal evolved from rapid rural appraisal – 
a set of informal techniques used by development practitioners 
in rural areas to collect and analyze data. Rapid rural appraisal 
developed in the 1970s and 1980s in response to the perceived 
problems of outsiders missing or miscommunicating with local 
people in the context of development work. In PRA , data collec-
tion and analysis are undertaken by local people, with outsiders 
facilitating rather than controlling. PRA  is an approach for shared 
learning between local people and outsiders, but the term is 
somewhat misleading. PRA  techniques are equally applicable in 
urban sett ings and are not limited to assessment only. Th e same 
approach can be employed at every stage of the project cycle and 
in country economic and sector work.119

Intercultural Relations Skills
Eff ective intercultural relations are key to mission success – these issues 
eff ect relations between external agents and the local population as well 
as among varied members of a multinational military coalition, and with 
other types of agencies such as development-related NGOs and other or-
ganizations working in the AO. According to the literature on multinational 
military missions:

…cultural diff erences in cognition and in world view can seriously 
impede smooth coordination among allies….multinational forces 
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are oft en used during… (operations that) include goals as varied 
as deterring hostile actions, combating terrorism, and provid-
ing relief from natural disasters. Th ese missions are undertaken 
by coalition forces from divergent national cultures but also in-
cluding non-governmental organizations and private voluntary 
organizations... Each member of the coalition may have its own 
agenda and its own leadership expectations and style. Multi-
national missions vary in goals, while the participants vary in their 
agendas and command structure….Cultural diff erences… aff ect 
planning, problem detection, situation awareness, uncertainty 
management, and decision making. If commanders assume that 
others interpret and react as they do, manage uncertainty as they 
do, and think about real and hypothetical issues as they do, there 
can be problems…120  

Th is quote refers to cultural issues among the various interveners in an AO 
– it does not refer to relationships with the people who are the permanent 
inhabitants and administrators of that area, a factor that would make the 
issue even more complex.

Th ere are two main approaches to intercultural training that can be termed 
trait-based and relational. Th e trait-based approach is the more common 
description of a variety of characteristics that are presumed to be broadly 
representative of the way of life of the people in the area in which a mission 
will operate. While this strategy has some utility and seems to be popular, 
it has major limitations. It does not account for the variability of patt erns of 
thought and belief that exist in any group of people, and it does not usually 
include any signifi cant reference to the culture of the external agent that is 
intervening in the society. 

No large group of people is homogenous and there are major diff erences 
within any country or region: poor labourers or farmers have a quite diff er-
ent way of thinking and behaving than do the upper classes, for example.  
Also, there are major similarities across groups. Military personnel of one 
country oft en have more in common with another county’s military per-
sonnel than they do with artists or social workers in their own society. Th e 
same holds true for development workers – they likely have more in com-
mon with their counterparts from other countries than they might with 
stockbrokers or soldiers from their own country (see Figure 7 on p. 202).
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FIGURE 7 – CULTURA L DIFFERENCES WITHIN GROUPS & SIMILARITIES 
ACROSS GROUPS.

Th e relational model is useful in addressing these aspects of intercultural 
issues. Th e model acknowledges that there are diff erences within any iden-
tifi able group of people, and that while it is necessary to have some sense 
of the major features of the society, these are usually taught in the form 
of stereotypes which are based on national-level units of analysis (Greeks 
are like this, the French are like that, etc.) and may not be accurate for the 
individuals and small groups with whom one is working. 

A clear example of the limitations of the trait-based approach is the gener-
ally accepted notion that women are dominated by men in Afghan society 
and they have no voice in the aff airs of state. While that may be so in the 
majority of cases, there are families in which the husband is the primary 
care-giver for the children and the wife is the energetic, out-going profes-
sional who may be a senior government offi  cial and is active in meetings 
with members of the military and development organization personnel. It 
would be a major error to relate to such women leaders as if they were op-
pressed and had no voice in their domestic and national environments.  

In these cases the information received in the typical pre-departure cross-
cultural briefi ng does not apply. Th ere is a need for an approach that 
increases the likelihood of an external agent establishing a productive re-
lationship with people whose cultures are quite diff erent than their own, 
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regardless of where the local person may be on their society’s range of 
cultural characteristics.  

Th is relational strategy focuses more on what is happening within the ex-
ternal agent than on trying to pigeon-hole the traits of the host-country 
national to match a set of behaviours that were taught in a workshop back 
home. It is designed to permit the external agent to establish and maintain 
an eff ective relationship while gathering information during the interaction 
so it is possible to fi gure out what is going on and how to behave to keep the 
relationship productive. Th e strategy applies in any interaction with people 
from any cultural group: it is not ethno-specifi c.

Th is more fl uid strategy is based on self-management in out-group rela-
tions so a person can fi gure out what is going on while it is happening and 
manage their own end of the interaction as eff ectively as possible to keep 
the relationship going. It entails monitoring one’s own emotional state 
while communicating with the other, and observing and catching trouble-
some emotions before they surface and negatively infl uence behaviour. It 
is a mindful suspension of judgment that allows more information to ac-
cumulate and perceptions to be verifi ed before potentially problematic re-
actions occur. It is based on the fact that one’s emotions are a window into 
the deeper and largely subliminal sets of rules that form the foundation 
of our personal culture – when interaction is taking place with a person 
who is of a culture similar to one’s own, there are relatively few signifi cant 
violations of the subliminal rule sets used to manage the interaction – both 
are on much the same wave length so the rules are largely transparent and 
usually elicit no emotions.  However, when interacting with a person from 
another cultural group (such as a foreigner or a member of another profes-
sional group in one’s own society) there may well be infractions of these 
subliminal rules – they will provoke emotions such as insecurity, frustra-
tion, anxiety or anger, any of which can have an impact on the quality of 
interpersonal communication at the time. Observing these emotions and 
preventing them from negatively infl uencing one’s own behaviour is a 
key self-management skill in relating with people of other cultures (out-
groups). It has also been called a temporary “suspension of judgment” to 
allow more information to accumulate so appropriate behaviours can be 
selected to optimize the quality of the relationship. It is relatively easy to 
learn this approach in a short intercultural relations training workshop.
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Th e ability to self-manage in this way, and other characteristics linked to 
eff ective intercultural relations, are not evenly distributed in a society: 
some people are bett er suited to this than others. Some of these capacities 
are measurable and it possible to identify people who would be more or 
less eff ective in an intercultural encounter. 
 

Multicultural Personality Questionnaire
Th e Princeton PRT study repeatedly noted that personalities play a huge 
role in eff ective PRTs and other civilian-military operations: cross-cultural 
relations competency is a key element in these relationships. Th e Multicul-
tural Personality Questionnaire (MPQ) is a personality assessment instru-
ment that was constructed specifi cally to describe behaviour when one is 
interacting with people from diff erent cultures and can be used to predict 
how easily people are likely to adjust to other cultures and come to feel 
comfortable with them. It is a proven psychometric test that assesses fi ve 
dimensions of personality related to eff ective intercultural relations. Th is 
applies as much to cultural diff erences among professions and organiza-
tions within the same society as to international or inter-tribal dimensions 
of inter-group relations.

Th e MPQ has been reviewed by the CF and has been found to be a soundly 
designed instrument with good potential for improving how the CF oper-
ates in situations where intercultural relations competencies are important 
factors in ensuring operational eff ectiveness.121 

A short description of each of the fi ve personality factors assessed by the 
MPQ follows.

Cultural empathy

Th is scale assesses the capacity to identify with the feelings, thoughts and 
behaviour of individuals from diff erent cultural backgrounds. To function 
eff ectively with people of other cultures, it is important to acquire some 
understanding of those cultures, and cultural empathy seems important to 
“reading” other cultures. 

People who score high on cultural empathy are able to identify with the 
feelings, thoughts, and behaviours of people and groups who are part of 
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diff erent cultures. People with a low score have diffi  culties in identifying 
with the feelings, thoughts and behaviours of people and groups with dif-
ferent cultural backgrounds.

Open-mindedness

Th is scale assesses people’s capacity to be open and unprejudiced when en-
countering people outside of their own cultural group and who may have 
diff erent values and norms. Th is ability, just like cultural empathy, seems 
vital to understanding the rules and values of other cultures and to coping 
with them in an eff ective manner.

People who score high on open-mindedness have an open and unpreju-
diced att itude towards other groups, cultural values and norms and are 
open to new ideas. People who score low are characterized by a predis-
posed att itude and a tendency to judge and stereotype other groups.

Social initiative

Social initiative denotes people’s tendency to approach social situations 
actively and to take initiative. Th is determines the degree to which they 
interact easily with people from diff erent cultures and make friends within 
other cultures.

People who score high on this scale have a tendency to be active in social 
situations and to take initiative. Th ey will tend to be outgoing when in an-
other culture. People who score low on this scale are less inclined to take 
initiative. Th ey will be rather reserved and stay in the background.

Emotional stability

Th is scale assesses the degree to which people tend to remain calm in 
stressful situations. When working in another culture it is important to be 
able to cope well with psychological and emotional discomfort. A variety 
of factors (political system, procedures, lack of means and resources, im-
pediments) may cause things in diff erent cultures not to work in the same 
way as they do in one’s own culture. When things do not go the way they 
do in one’s own culture, this may lead to frustration, tension, fear, social 
detachment, fi nancial problems and interpersonal confl icts.
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People who score high on this scale tend to remain calm in stressful situa-
tions. People who score low on this scale exhibit strong emotional reac-
tions to stress.

Flexibility

Th is scale is associated with people’s ability to adjust their behaviour to 
new and unknown situations. When working in another culture it is im-
portant to be able to change strategies because customary and trusted ways 
of doing things do not always work in a new cultural environment.

People who score high on fl exibility perceive new and unknown situations 
as a challenge. Th ey are able to change behavioural patt erns in response to 
unexpected or constrained circumstances within another culture. People 
who score low are quicker to see new and unknown situations as a threat. 
In addition they tend to stick to trusted behavioural patt erns. Consequent-
ly they are less able to adjust their behavioural patt ern in reaction to un-
expected or constrained circumstances in another culture.122 

Summary

Th e MPQ is consistent with the relational approach to intercultural rela-
tions training described above. It is not ethno-specifi c and focuses more 
on the characteristics of the intervener than on the traits of the people with 
whom she or he may work.

Personality is a key success-related factor in multidisciplinary and inter-
agency operations. Situations of high ambiguity require leaders who are 
open, fl exible, and collaborative, and who know they need all the infor-
mation they can get from others before making decisions. Th e personality 
characteristics of these eff ective leaders are oft en not those that are associ-
ated with high visibility in an organization, a factor which is oft en linked to 
promotion and career advancement.  

Th is can contribute to diffi  culty in organizational eff ectiveness. In the legal 
profession, for example, the mid-career lawyers who come to the att ention 
of superiors usually are the aggressive A-types whose competitive nature 
has been recognized by receiving one promotion aft er another. At some 
point these people who have been rewarded for their barracuda-like per-
sonalities are put in charge of a team of strong-willed professionals and 
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asked to create a collegial working environment. Th ey are expected to 
shift  overnight from being aggressive and competitive to being supportive 
and collaborative, which is oft en diffi  cult to achieve. Th e soldier who rises 
quickly through the ranks and has been rewarded for aggressive, competi-
tive traits is likely not the most suitable candidate to lead a collaborative 
multidisciplinary team which has members who don’t know the meaning 
of the word “sir” and all that goes with it. 

Th e MPQ has the ability to identify a range of personality traits that can 
be used in the selection of personnel who are suitable for leadership and 
membership in the highly ambiguous environments in which development 
and military personnel fi nd themselves collaborating to strengthen the host 
society’s ability to manage its own aff airs.

Appropriate Approach To Strategic 
Planning
Th is section is a summary of a planning method used with good eff ect in 
late 2007 to help the ACSI develop a strategic plan a year aft er the building 
was completed and they had moved in and set up operations. Normally 
such planning is done well before an architect is commissioned, but as oft en 
happens in international development, a donor wanted to build a public 
service training facility and received necessary approvals on the assump-
tion that the more complex planning work was being done in parallel. Th is 
did not happen and it was necessary to create a plan for an organization that 
was already in some sort of operational mode without a comprehensive 
framework in place. Th is called for a contextually appropriate approach to 
strategic planning. 

Although the military has well-established planning methods, they do not 
always suit the context in a developing country. Th e need for alternate ap-
proaches was cited by a member of the third SAT group aft er reading an 
earlier draft  version of this monograph:

Another thing that resonated with me is the diff erences in ap-
proach that you describe between the military and civilian actors. 
Th e drive by military actors, in particular ISAF, to see concrete 
results of progress over their relatively short tours oft en just re-
sults in a waste of eff ort and eventual frustration. In particular, 
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ISAF has been pushing for an overall plan for the transition of 
civil aviation to Afghan authorities, since all of the airports 
and airspace in the country are eff ectively run by various foreign 
military entities at the moment. Th is plan, according to ISAF, 
must include defi nitions of all required activities with timelines, 
responsibilities, etc. Th e problems with this are numerous – not 
least of which is that it fails to realize that public sector reform 
must make substantial progress before the Afghans are even ca-
pable of helping with, nevermind overseeing or leading, imple-
mentation of such a thing. To me, this is where the concept of 
“management by groping along” comes into play. Everyone 
knows, roughly speaking, what the end state must be – however 
coming up with an all-encompassing plan to actually get there is, 
to my mind, impossible in the current environment. By constant-
ly spending time trying to draft  this plan and forcing the issue on 
the [Government of Afghanistan], ISAF is actually making things 
worse and creating friction and confl ict. Th ey would have more 
success, in my opinion, by putt ing a focused eff ort into analyzing 
the situation in more depth with a view to discovering opportun-
ities where their help could make substantial contribution.123 

Th ere are many approaches to strategic planning, the best of which are 
highly participatory and suited to the realities of the organization’s environ-
ment. A well-known method is to create a vision of a fully-functioning 
organization at some time in the future (usually fi ve years hence), carry 
out an analysis of current internal and external conditions (e.g. Strengths, 
Weaknesses, Opportunities & Th reats [SWOT]), and then to prepare 
short-term and medium-term work plans to fi ll in the gaps between current 
conditions and the vision of the future organization.  

As noted in the above quote, in the planning of military training the process 
usually begins with a detailed analysis of desired outputs or competencies 
and the numbers of students completing training in a given period, and 
works backwards from there to design the entire training program. While 
there is nothing fundamentally wrong with it, this traditional linear ap-
proach to strategic planning presumes that the future is predictable and 
people can provide the required information. It is not appropriate where 
the future is uncertain, resource levels are unpredictable, desired outputs 
are not clearly defi ned at the outset, and the steps required to produce 
these results are likely to be full of unforeseen circumstances.   
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Th e standard approach also presumes that the host country can answer the 
basic questions that normally underpin linear strategic planning. As noted 
in the above quote, many don’t have that information, such as knowing 
how many graduates they want, with what skills and over what period of 
time, so the plan cannot be anchored on that level of analysis – a more fl uid 
and open-ended model is needed to help them get to that point.

In the current turbulent environment of Afghanistan, a more fl exible plan-
ning approach is appropriate, based on the works of Ralph Stacey (Manag-
ing the Unknowable) and others.   Th is approach defi nes a general mission 
or purpose for the organization, and uses a participatory method by which 
a series of short-term plans are created to guide the organization along its 
path in the direction of that mission.124 Th is approach is more compat-
ible with Afghan cultural processes related to planning than is the typical 
longer-term linear approach previously described. 

Th is strategic plan defi nes the Institute’s mission, a number of desired out-
puts or services, and describes the participatory procedure and work plans 
the organization needs to move in a coherent fashion toward its objectives.

Organizational Context Of A Strategic Plan
An organization’s strategic plan is part of a broader set of elements as 
illustrated in the following fi gure:

FIGURE 8 – ORGANIZATIONAL CONTEXT OF A STRA TEGIC PLAN.
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Th ese elements are described as follows:

• Most organizations have a “vision” – a loft y ideal to which they 
aspire, which is supported by their mission statement, usually a 
short sentence describing their purpose or reason for existing. 

• Each unit has a work plan with a mission or purpose that sup-
ports the organization’s mission, with desired results expressed in 
measurable terms, and the supports needed to accomplish those 
results. 

 
• Employees have job descriptions that defi ne their reporting rela-

tionships and 4 to 6 main areas of responsibility. Th ey also have 
work plans for specifi c time frames that describe activities in each 
area of responsibility and their intended results, again in measur-
able terms, and the supports they need to do their work.  

• Performance management guides employee activity during the 
work plan period; the performance evaluation periodically as-
sesses employees’ results and describes why they were greater or 
less than in the work plan.  

• Information from performance reviews and from new elements 
in the broader environment (changes in technology, etc.) contrib-
utes to staff  development programming. 

• Organizational development is infl uenced by external factors as 
well as fi ndings from staff  development, and in turn can contrib-
ute to changes in the organization’s vision and mission statement.  

Each component is linked to the others. 

A strategic plan defi nes three of these elements: the organization’s vision 
and mission statement, unit-level missions and work plans, and employee 
job descriptions and work plans, with its primary focus on the fi rst two. Th e 
plan also describes how the organization will evolve as it moves forward in 
time, by indicating changes in these three components.
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Method

Th e following is a description of the method used to prepare this strategic 
plan.

An ongoing cycle of planning

Strategic planning is a cyclical activity that continues as long as an organ-
ization exists. Put simply, it is a periodic consultative process that produces 
a plan document that answers four questions:

1. Where do you want to go?

2. Where are you now?

3. How are you going to get from where you are now to where you want 
to go?

Once these questions have been answered, the last question completes the 
planning cycle:

4. Where do you want to go next?

Th e answer to this fourth question starts the next cycle of the planning 
process, which begins again with the fi rst three steps, and the entire pro-
cess repeats itself at regular intervals – whenever required, usually every six 
months, and at least annually – as the organization moves forward in time 
and appropriate plans are prepared for each time period.  

All relevant stakeholders, especially senior staff  and others who have reli-
able information about the organization’s purpose, resources, operations, 
clients and environment are involved in this process.
 
Components of the plan and its implementation

A number of steps are involved in preparing and implementing a strategic 
plan: 

1. defi ne the organization’s vision and mission;

2. conduct a baseline analysis – a description of current conditions;
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3. defi ne desired services and outputs or deliverables – the organization’s 
activities and results – to the extent possible under the circumstances;

4. conduct a “gap analysis” between the baseline and desired outputs;

5. carry out an institutional design and development process to bridge 
the gaps; and

6. plan program activity:  prepare unit work plans and senior-level job 
descriptions.

Th ese fi rst six steps produce a plan document. Th e next two steps imple-
ment the plan and prepare for the next cycle of the planning process:

7. implement and guide program activity based on work plans; and

8. do regular monitoring, evaluation and feedback to guide the organ-
ization’s progress and contribute to the next cycle of the planning 
process.

Activities for each unit in the organization are recorded in the following 
format, and these are updated whenever required.

SAMPLE UNIT WORKPLAN FORMAT

Work unit name:  __________________________________________

Mission/Purpose: __________________________________________

Reporting relationship:  ______________________________________

Workplan period: __________________________________________

Work Unit
Respon-
sibilities

Main 
Activities

Anticipated  
Results

Method of 
Measure-

ment

Authority 
& Account-

ability

Supports 
Required

Duty 1 Activity 1.1
Activity 1.2
Etc.

Duty 2 
etc.

     
FIGURE 9 – SAMPLE UNIT WORKPLAN FORMAT.
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Preparing these unit workplans to manage operations and address the gaps 
identifi ed earlier completes the strategic planning process. Th e next steps 
will be the implementation of the plan as indicated in each of the unit work-
plans.  Unit performance monitoring is recorded in the following format.

SAMPLE WORK UNIT PERFORMANCE MONITORING FORMAT

Work unit name:  __________________________________________

Mission/Purpose: _________________________________________

Reporting relationship:  _____________________________________

Workplan period:  ________________________________________

Work Unit
Respon-
sibilities

Main 
Activities

Anticipated  
Results

Level of 
Achieve-

ment

Reasons 
for 

Variance

Authority 
& Account-

ability
Duty 1 Activity 1.1

Activity 1.2
Etc.

Duty 2 
etc.

      
FIGURE 10 – SAMPLE WORK UNIT PERFORMANCE MONITORING 
FORMAT.
   
Engaging local staff  and the organization’s leaders in fi lling out these work-
plans so they present a realistic picture of the system produces relevant 
plans and helps local staff  bett er understand and take charge of the planning 
process. It is a capacity-building exercise as well as a planning process.

Afghan managers and staff  said they understood this planning framework, 
and it would be eff ective in helping the Institute’s personnel set out a num-
ber of stepping stones to identify the work needed to guide the organiza-
tion’s operations.

Summary
Th is chapter has briefl y described a few of the tools used by development 
specialists in their services to the communities and organizations they help 
to strengthen. Th ey encourage workers to identify and build on existing 
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capacities rather than focusing only on the weaknesses in the host coun-
try’s systems. It has also described an approach and a resource that can be 
used to increase the eff ectiveness of the many intercultural dimensions of 
peace and security missions. 

One of the major factors to consider in achieving mission success is that 
cultural diff erences within one’s own cultural group, such as between two 
members of the same society who have confl icting values and personality 
styles, oft en have greater negative impact that cultural diff erences between 
members of two quite diff erent societies. One expects the latt er and readily 
considers that interpersonal diffi  culties may be linked to culture. However 
when one has diffi  culties with people from one’s own society or a country 
with a similar way of life (such as Canada and the US, for example) the 
possibility of there being a cultural dimension is rarely considered – it is 
more likely that the diffi  culties will be att ributed to personal or profes-
sional shortcomings rather than thinking there may be subtle diff erences 
in cultural patt erning at the root of the problem.  Eff ective cross-cultural 
training based on the relational model coupled with staff  selection guided 
by the results of the MPQ (or any similar instrument) will reduce the like-
lihood that problems with intercultural relations will negatively impact 
organizational eff ectiveness.

While the military uses a number of proven organizational tools to guide 
its operations, these are based on a rich context with a vast web of pre-
existing conditions, many of which are simply taken for granted by most in 
the service. When working in an emerging post-confl ict state it is essential 
to recognize that this assumed foundation is probably not yet present, and 
that planning and organization development strategies need to begin at a 
point that may diff er markedly from the systems with which the foreign 
worker is familiar.  

Th e approach to strategic planning described above was well understood 
by the Afghans with whom it was used, and produced guidance frame-
works that were well suited to the emerging nature of their organizations. 
Th ey could not specify how many graduates they wanted and the particular 
competencies required, but they had a general idea of the types of services 
they wanted the Institute to provide. Th e plan helped them develop a road-
map to follow so they could approach the level of operations that could 
defi ne the specifi cs one would normally expect in a plan for a public service 
training institution.
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Beginning where the situation currently is, and building on its strengths 
to help the society move itself in a constructive direction are two of the 
foundational principles of development. Th is is particularly challenging 
in fragile states with an active counter-insurgency, since the world has not 
yet acquired the full range of institutions and resources needed to address 
these issues. Th is institutional framework, and the training and administra-
tion for “Whole of Government” missions are discussed in the next and 
fi nal chapter.  
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CHAPTER 10

Th e Way Forward

Introduction
As humanity progresses from one stage to the next along the diffi  cult path 
toward global peace and security, it is becoming clear that a number of 
normally distinct and separate fi elds of practice must bett er understand 
each other so they can collaborate in helping fragile and post-confl ict states 
improve the quality of life of their citizens. Canada’s 3D or “Whole of Gov-
ernment” approach is one country’s response to this requirement. Th e pol-
itical, policy and administrative instruments to implement this integrated 
way of operating are gradually being designed and put in place.

Whereas over the past several decades each part of the government has 
worked relatively independently in the international arena, these stove-pipe 
arrangements are not well suited to resolving problems in places like Af-
ghanistan, Somalia, Darfur, and others. An integrated approach is required 
where the skills and resources of multiple domains can come together in 
a coherent, collaborative multidisciplinary approach to helping a society 
improve its performance. Th e focus of this book has been on two of the 
major actors in this approach, international development and the military, 
fi elds that have relatively litt le experience in working together to achieve a 
common objective.

Although it is clear that military resources are required to reduce the level 
of violence in a troubled society, sustainable peace will not be established 
with weapons alone – a functioning government and a healthy economy 
are prerequisites for stability. Development resources need to be applied 
to help the society progress, and this work sometimes must take place in a 
non-permissive environment. If development does not occur, the violence 
is likely to continue. However, there are limits on the extent to which civil-
ians can function in dangerous situations – their training and organizational 
supports are not well suited to those contexts.  
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Th e military needs to become bett er informed of the principles and practi-
ces of development so that it can support – and where required provide – 
services that are normally in the domain of development. It needs to know 
how to go beyond the third block of the Th ree Block War and do more than 
ensure the delivery of survival-oriented humanitarian aid. As stated in the 
US Counterinsurgency manual, soldiers need to be nation builders as well 
as warriors. However, a major problem with this line of reasoning is that 
nation building is a complex business and the military is not in the best 
position to do a good job of it on its own – it is not a long-term solution to 
helping strengthen a fragile post-confl ict state.

Th ere are limitations on how far it is desirable to stretch the mandate of 
an organization designed primarily for functions that are quite diff erent 
than nation building, which includes activities such as draft ing legislation, 
cross-cultural organizational development, running an education system 
and providing literacy training to women in remote villages.  Mission creep 
can be a problem. Th is work is at the edge of the military’s habitual realm of 
operation. Th ey can operate in an insecure environment, but the develop-
ment, diplomacy and other work that is needed is normally somebody 
else’s business.

Development workers feel much of that work is their business, but they 
can’t operate in a violent environment. Th e same holds true for the diplo-
mats and the others. Th ey have the tools but can’t apply them because of 
the security problem. 

Th e skills and resources are there, ready to be provided to a society that 
needs them but which is in no condition to receive the people who can 
help them acquire these capacities. It is as if there is a big donut with the 
military, development agencies, diplomats, and others all around edges 
and wanting to help, and with the violence-plagued society somewhere in 
the middle pleading for assistance. Th e military can move about in that en-
vironment, but its tool kit does not normally contain the governance and 
socio-economic development resources the society needs to put an end to 
the turmoil. Th e development agents and others can go into the region but 
their work is constrained by the violence so they usually have to operate 
“inside the wire” which is far from an ideal state of aff airs.

Th is is a large-scale capacity development issue:  new tools need to be de-
veloped that can do the job properly. In the capacity development fi eld, 
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when it becomes clear that there is a need that is not being properly at-
tended to, the response is to look at the administrative framework and 
resources around the situation, and to see if there are institutional gaps 
that need to be addressed. Th e inability to fully tap the civilian resources 
required to help a society move away from violence and toward peace and 
prosperity is an indication of such a gap – the skills are present but they 
can’t be applied. Th e agencies that are able to operate in the environment 
don’t have all the appropriate skills or mandates.  

Th is calls for a new set of institutional arrangements which make it pos-
sible to apply the required resources in an environment even if there is 
violence – a hybrid of some sort, possibly an integrated team of soldiers, 
development workers, diplomats and others who can protect themselves, 
and a globally-sanctioned, permanent and well-funded system that can 
move suffi  cient appropriate resources into position rapidly, regardless of 
the security concerns. Th e world needs to build something that can do this 
work. Th e PRTs in Afghanistan and Iraq come close, but there is still lots 
of room for improvement, and a need for a global system to govern these 
instruments and to help them apply best practices to the contextually-
appropriate operation of each of these units.  

New International Institutions For Fragile 
States
Th is new institutional arrangement has been the subject of considerable 
thought. Former Minister of External Aff airs Lloyd Axworthy, for example, 
said Canada should help draft  a new map to deal with situations facing the 
world:

And what might be some guideposts to place on that map? Let’s 
begin by rejoining international eff orts to rehabilitate UN peace-
keeping eff orts using the Responsibility to Protect principle 
endorsed by the world summit in 2005. Th is involves rewriting 
the rules of engagement for the protection of people, primarily 
by sett ing up international means of prevention to support fra-
gile states before they fall into turmoil, equipping regional and 
UN peacekeepers with appropriate equipment to suff ocate con-
fl icts before they grow, and providing major aid quickly to post-
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confl ict regions as recommended by British Prime Minister 
Gordon Brown just a few weeks ago.125  

Th e North-South Institute had a similar suggestion, as noted earlier:

Multilateral organizations (the UN, international fi nancial in-
stitutions) and regional groups (the African Union [AU], OAS 
[Organization of American States]) are bett er placed (than 
Canada) to deal with failed states or poor performers. However, 
there is currently no accepted approach to such countries – no 
acknowledged or proven way of helping “poor performers” turn 
into “good performers.” Canada should take a leadership role 
in the multilateral organizations and in working with regional 
groups such as the AU to spearhead initiatives to deal with such 
countries satisfactorily.126  

Th omas Barnett , in a video presentation linked to his book, Th e Pentagon’s 
New War, described the lack of an institutional framework to deal with 
post-confl ict societies, and said that we need a “rule set for the world as 
a whole for dealing with politically bankrupt states. We have them to deal 
with economically bankrupt states, (the IMF, etc) …but we don’t have 
them for processing politically bankrupt states.”127   

It is well beyond the scope of this monograph to do more than identify 
the need for a global mechanism to address the situation in countries like 
Afghanistan and the many other areas where development, diplomatic,  
military and other resources should collaborate in a well-planned and 
properly-funded intervention to establish peace and stability in a country. 
Th e current rather uncoordinated ad hoc arrangement seems ineffi  cient to 
say the least. Having the military take the dominant role is somewhat like 
using the courts to deal with family matt ers, the instrument is not always 
well suited to the need. Likewise, development workers lack the full range 
of tools to do the job.  Something new is called for, and in time no doubt it 
will be implemented. It is all part of the evolution of global governance.

In the meantime an interim solution is required, and this monograph con-
tributes to this process. One of the obvious needs is new forms of adminis-
tration and training for “Whole of Government” operations.
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Administration Of “Whole Of 
Government” Operations
Developing an integrated delivery system calls for collaboration at all levels 
of the multiple organizations that are part of the process to ensure that the 
parallel lines of authority and accountability are appropriately merged into 
a single well-managed operation. Some parts of the Canadian government 
have recently developed a “Task Force” approach which is special operating 
units within CIDA and DFAIT, with the senior policy level guided by a new 
unit in the Privy Council Offi  ce. As with many organizational development 
processes in government, this seems to be taking a long time – the fi rst 
SAT mission was in September 2005, some two years aft er 3D started to 
enter government terminology, and when this was writt en in early 2008 the 
integrated systems were not yet fully functional. Th e Princeton PRT study 
reported a variety of similar coordination eff orts in the central ministries of 
the countries operating in Afghanistan and Iraq.  

Implementing a global mechanism is likely to take even longer, as each 
country has its own approach that will need to be accommodated in some 
fashion, a process that usually involves a lot of negotiation before action 
can be taken. As implied above in Lloyd Axworthy’s comments, the ideal 
solution would be for the UN to have its own well-resourced permanent in-
tegrated cadre of development workers, diplomats and military units, and 
the mandate to rapidly deploy these assets as required to prevent fragile 
states from falling into chaos, and to help rebuild those which need assist-
ance to achieve stability.  

It would be a large-scale capacity development SWAT team with teeth – at 
some point the world will realize this is needed and it will be done. As Tom 
Barrett  states, there already is a global mechanism to deal with states that 
are in fi nancial diffi  culty, so a comparable mechanism to intervene in states 
facing serious social and political diffi  culties is in the realm of possibility. 

Training For “Whole Of Government” 
Missions
Training for “Whole of Government” missions calls for development of 
a broad-based realistic curriculum and preparation of a carefully-selected 
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cadre of skilled human resources that can be rapidly deployed to serve in 
Canadian peace and security operations worldwide.  

Th e military currently provides extensive preparations for its forces before 
they are deployed, and has long off ered to include staff  from CIDA, DFAIT 
and other departments in its training sessions. Th ere are diffi  culties in 
securing participation of civilian personnel, since their employers’ normal 
operations require all available staff  to be online and fully engaged in the 
work. Th e military has whole units than can go “off -line” for months to 
prepare for the next mission:  other departments do not have that type of 
staffi  ng confi guration. Having a senior CIDA or DFAIT offi  cer take more 
than a week away from his or her regular job to att end a training session is 
a major challenge. Th ese ministries need to develop the depth of human 
resources required so deployable staff  can participate fully in the pre-
departure orientation and training sessions provided to the military. Th ey 
need to learn to work as integrated teams from the inception of the mission 
and throughout its duration.

Most civilians have never been in an active military environment, and the 
immersion learning experience from spending time in a camp cannot be 
replicated in a comfortable seminar room in Canada or even on bases like 
Petawawa or Gagetown – there is no substitute for being in a place like 
Kabul or Kandahar. Training needs to be realistic and experience-based 
rather than simply theoretical. Th e curriculum needs to reach all levels, 
cognitive, aff ective and behavioural, and to specifi cally include team-
building based on the integration model described earlier.

Part of the program can be similar to cross-training the members of a 
multidisciplinary team in a workplace, where a process is implemented to 
ensure that all the members of the team know enough about each others’ 
skills that they can be fully supportive and if needed step in and do some 
of the others’ work when that member is not able to do his or her normal 
job. Members do not have to become fully knowledgeable of the skills of 
others on the team – a compressed version of each member’s skills can be 
provided. Th is is consistent with the well-known 80/20 principle used in a 
number specialized areas which is based on the notion that it is possible to 
do 80 per cent of the work with 20 per cent of the skills – the other 20 per 
cent of the work needs the additional 80 per cent of the skills provided by 
a fully trained professional.
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If a large cadre of development workers is not available, it may be appro-
priate to train some members of the military (such as those in CIMIC) 
in more advanced development-related skills. Because of the living condi-
tions, work environment and the culture of the military, it is likely that it 
will be easier to provide military personnel with an appropriate amount of 
development training than to have seasoned development workers learn to 
function and survive in a military environment. Th e training should help 
military personnel learn enough to know when to call on the fully-trained 
resource that can do the more demanding aspects of the work.  

Providing development-related training to the military, especially senior-
level staff , will help greatly in their understanding of the 75 per cent of the 
peace-building mission that does not require weapons – and this know-
ledge may prompt a decision-maker to think twice before launching a kin-
etic action when there is a possibility that a non-kinetic approach may be 
more eff ective. 

As Canada develops its administrative and training resources to meet the 
challenges posed by fragile and post-confl ict states it will be bett er pos-
itioned to make substantive input to the global search for solutions to a 
global concern. Th ese unstable regions aff ect us all, and development is 
one of the tools required to remedy these situations. Th e military is at the 
front end of many of these interventions, and supporting an increase in 
the military’s development-related knowledge and its ability to make the 
required shift  of mindset is what this monograph is all about.  

Hope it helps.
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List of Acronyms

3D Diplomacy, Development and Defence
3D+T Diplomacy, Defence, Development and Trade (Canada)

ACBAR Agency Coordinating Body for Afghan Relief 
ACS Australian Customs Service
ACSI Afghanistan Civil Service Institute (Public service train-

ing facility)
ADB Asia Development Bank
AFP Australian Federal Police
AI Appreciative Inquiry
AKDN Aga Khan Development Network
ANDS Afghan National Development Strategy
AO Area of Operation
ARTF Afghanistan Reconstruction Trust Fund
AU African Union
AusAID Australian Agency for International Development

CF Canadian Forces
CFC-A Combined Forces Command – Afghanistan (US Military)
CIDA Canadian International Development Agency
CIMIC Civil-Military Cooperation
CJTF-76 Coalition Joint Task Force 76
COIN Counter-insurgency
CPB Contracts and Procurement Branch
CSC Correctional Services Canada
CSO Civil Society Organization(s)
CUSO Canadian University Services Overseas

DAI Development Alternatives Incorporated
DANIDA Danish International Development Agency
DEVAD Development Advisor:  usually a country’s development 

agency employee
DFAIT Department of Foreign Aff airs and International Trade 

(Canada)
DFID Department for International Development (UK)
DND Department of National Defence (Canada)
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DOFA Department of Finance and Administration (Australia)

EBAO Eff ects Based Approach to Operations (NATO)
EC European Commission:  the executive arm of the Euro-

pean Union
EU European Union

FAO Food and Agriculture Organization of the UN
FARC Fuerzas Armadas Revolucionarias de Colombia (Revolu-

tionary Armed Forces of Colombia)

GNI Gross National Income (UN has a target of 0.7% for ODA)
GTZ Deutsche Gesellschaft  für Technische Zusammenarbeit, 

Germany’s main government development agency

I-ANDS Interim Afghanistan National Development Strategy
IARCSC Independent Administrative Reform and Civil Service 

Commission (Afghanistan)
ICRC International Committ ee of the Red Cross
IDLO International Development Law Organization
IDP Internally displaced person/people
IFI International Financial Institution (WB, IMF, ADB, etc.)
IMF International Monetary Fund
INGO International Non-Government Organization
ISAF International Security Assistance Force (NATO’s Afghan-

istan operation)

JCMB Joint Coordination and Monitoring Board
JTF-A Joint Task Force – Afghanistan (US Military)

KOICA Korea International Cooperation Agency

LA Language Assistant
LDC Least Developed Country(ies)
LGCD Local Governance and Community Development

M&E Monitoring and Evaluation
MDGs Millennium Development Goals
MOD Ministry of Defense (UK)
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MoTCA Ministry of Transport and Civil Aviation (Afghanistan)
MPQ Multicultural Personality Questionnaire
MRRD Ministry of Rural Rehabilitation and Development 

(Afghanistan)
MSF Médecins Sans Frontières

NATO North Atlantic Treaty Organization
NGO Non-Government Organization
NORA D Norwegian Agency for Development Cooperation
NSP National Solidarity Program (Afghanistan)

OAS Organization of American States
ODA Offi  cial Development Assistance
OECD Organization for Economic Co-operation and Develop-

ment
OEF Operation Enduring Freedom

PAR Public Administration Reform (Afghanistan government)
PCO Privy Council Offi  ce (Canada)
PMI Political-Military Integration
PRA  Participatory Rural Appraisal
PRSP Poverty Reduction Strategy Paper
PRT Provincial Reconstruction Team

QIPs Quick Impact Projects

RA MSI Regional Assistance Mission to Solomon Islands 
(Australia)

RBM Results-Based Management Performance Framework 
(CIDA)

RCMP Royal Canadian Mounted Police
RFP Request for Proposals

SAT/SAT-A Strategic Advisory Team – Afghanistan 
SC Security Council of the United Nations 
SIDA Swedish International Development Agency
SRSG Special Representative of the Secretary-General (United 

Nations)
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TA Technical Advisor (a consultant provided by a develop-
ment agency)

TDD Training and Development Department of IARCSC
TORs Terms of Reference

UK United Kingdom
UN United Nations
UNAMA United Nations Assistance Mission in Afghanistan
UNDAF United Nations Development Assistance Framework
UNDP United Nations Development Program
UN-Habitat United Nations Human Sett lements Program
UNHCR United Nations High Commissioner for Refugees
US United States
USAID United States Agency for International Development

WB World Bank
WFP World Food Program
WHO World Health Organization
WID/GE Women in Development/Gender Equity
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This monograph describes part of the complex business of nation 

building so warriors can better collaborate with their development 

partners in efforts to “win” this and other similar campaigns to help 

fragile states become sustainable, peaceful societies.

WARRIORSWARRIORS  ANDAND  NATION BUILDERSNATION BUILDERS::

Development and the Military in Afghanistan

By Andy Tamas

Tamas
“Winning” in Afghanistan means defeating a fascistic Taliban, corrupt warlords 
and narco-barons in a country that ranks 174th out of 178 in the world develop-
ment index and which has known war for almost 30 years. “Winning”, then, 
demands we “rebuild houses and roads, bring twenty million people out of 
starvation and unemployment, establish the rule of law, revive a largely dead 
economy, wipe out corruption and crime, build hydropower plants and an 
electricity grid, educate generations of illiterates, and institute a capable and 
legitimate government able to mend and transcend ethnic rifts. All of this while 
fighting off a resurgent Taliban.”
 

 – Havedal, Anja. “Afghan Women, Western Left.” Democratiya 11 (Winter 2007).

Quoted in Johnson, Alan. “Lost in Afghanistan.” The Guardian, 10 March 2008, 

<www.guardian.co.uk/commentisfree/2008/mar/10/lostinafghanistan>, (3 November 2008).
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