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1. Introduction: Situation under Control?

The Taliban started out the year 2017 with a new offensive “Operation
Mansouri” launching “the most devastating attacks on Afghan forces” (Mac-
kenzie 2017) since the international intervention in 2001. The group an-
nounced to direct their offensive “on foreign forces, their military and intel-
ligence infrastructure” (ibid.). The declared targets have been repeatedly
under fire: In March 2017, a group of extremists disguised as doctors at-
tacked the main military hospital in Kabul killing almost 50 people including
medical staff and patients. Another grave attack was launched on April 21,
2017 when a group of at least 10 Taliban fighters attacked the Afghan army
base in Masar-i-Sharif during the Friday Prayer. Disguised as soldiers, the
invaders killed more than 140 Afghan soldiers (Webermann 2017).! Since
the termination of the International Security Assistance Force (ISAF) by the
end of 2014, the resurged Taliban has managed to expand its activities
throughout Afghanistan (International Crisis Group 2017a, 5). At the same
time, other militant groups such as the Islamic State-Khorasan (IS-K), an
affiliate organisation of the Islamic State in Iraq and Syria (IS), as well as Al-
Qaeda contribute to the deterioration of the situation (Ottowski 2014, 4-5).

Government officials try to calm the people. During the battles of May
2017, they explained to the residents of Kunduz “they had the situation un-
der control” (Harooni 2017). The overall assessment of the United States’
Special Inspector General for Afghanistan Reconstruction (SIGAR) indicates
something different: In fact, by May 2017, the government controlled only
23.8 percent of the Afghan districts (SIGAR 2017, 88).” After more than a
decade of international engagement and state-building efforts in Afghanistan,

The number of casualties varies depending on the source of information.

In addition, 35.9 percent of the districts were under government influence indicating a
lack of authority in these districts while the central government is perceived as the dom-
inating force (SIGAR 2017, 88).
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the situation is far from being stabilized. Following the 9/11 attacks in 2001,
the United States of America (USA) and the international coalition managed
to overthrow the Taliban regime in Afghanistan within the first two months
of the Operation Enduring Freedom (OEF). Shortly thereafter, the Afghan
Interim Administration under Hamid Karzai was installed as a result of the
Bonn Conference in 2001 (Hammes 2015, 278). Since then, international
civilian and military assistance forces seck to advise, to assist and to recon-
struct the administration system, hence the Afghan state itself. The ISAF op-
eration and the United Nations Assistance Mission in Afghanistan
(UNAMA), founded in 2002, are only two elements of the manifold inter-
national state-building and reconstruction efforts in the country (Stiitz 2008,
251-253). When ISAF was terminated in 2014, signalling an end to all com-
bat activities of the North Atlantic Treaty Organization (NATO) in Afghan-
istan, this was oftentimes associated with an “end of war” (Otlowski 2014,
2). Quite the opposite seems to be true given the rising number of civilian
casualties recorded by UNAMA since 2009.° Last year, the numbers reached
their current all-time high with 3,498 deaths and 7,920 injured (UNAMA
2017, 3-4).% The latest violent attacks, the resurgence of the Taliban, as well
as rising numbers of internally displaced people and refugees indicate a dete-
rioration of the security situation in the country — which was already the case
before the completion of ISAF (Ruttig 2015). In the light of these develop-
ments, the general effectiveness and conception of international activities in
Afghanistan, and, in a broader sense, state-building practices in international
politics, are called into question.

The completion of ISAF was accompanied by a remarkable decline in
international commitment in the country starting with the official handover
of security responsibility to the Afghan government and subsequent with-
drawal of substantial international troops (ibid.). Nevertheless, international
forces did not leave completely due to the worsening situation. Yet the
NATO?’s follow-up mission Resolute Support (RS) and the separate U.S.-led
antiterrorism-campaign “Freedom’s Sentinel” are of much smaller size
(ibid.). Still, the RS mission indicates a similar strategic thrust as the former
ISAF in training and mentoring Afghan security forces (Odowski 2014, 4).
The focus on the empowerment of Afghan National Security and Defence
Forces (ANDSF), including the army, national police, police, and village po-
lice programme, evolved as a central pillar of international state-building pur-
sued under the heading of security sector reform (SSR) (Hammes 2015,

3

In 2009, UNAMA began documenting civilian casualties in Afghanistan making it dif-
ficult to compare and assess earlier figures and trends (UNAMA 2017, 3).
4 'This reflects the latest data available as of October 2017.
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277). In view of the ongoing violent conflict, the issue of (re-)building secu-
rity in Afghanistan for the state and the people remains of central importance
(Hinggi 2010, 97). Despite all research conducted in this field, the lacking
capacity of the Afghan state and its institutions indicate the need for further
assessments of national and international efforts to foster security and stabil-
ity in the country. Therefore, this study aims to answer the question: What
does security sector reconstruction contribute to state-building in Afghani-
stan?

Thinking beyond the regional dimension of the conflict, the concept of
SSR within state-building has gained importance and recognition within the
international community since the 1990s (Hinggi 2010, 77). Similar reform
activities have been conducted in several countries, among them, Burundi,
Liberia, and South Sudan (United Nations 2013, para. 30). Thus, investi-
gating the contribution of security sector reform includes a global rationale,
without implying to generalize Afghanistan-specific findings. As Sisk (2010,
72-73) points out, it is of central importance to understand the specific (lo-
cal) context of transition efforts as there is no “one-size-fits-all”-concept to
state-building (Debiel and Reinhardt 2004, 536). While the definitive ac-
tions are highly context-dependent, the overarching ideal of a participatory
democratic state indicates the potential of comparable research (Debiel and
Rinck, Statebuilding 2017, 411)°. At the same time, in the field of state-
building and SSR, comparative research is lacking due to its complexity and
missing applicable analytical frameworks (ibid., 412). Though this paper
compiles a qualitative single case study of Afghanistan, it also aims to provide
an analytical framework for SSR assessment in the context of state-building
that can be applied to other settings in the future.

For a start, the impact evaluation of security reconstruction in state-
building requires to define the concepts of state-building in general and, in
particular, of security as a state function pursued under the banner of SSR.
This requires a broad literature review that delineates conceptions of the
state, state-building and SSR including their theoretical and practical foun-
dations. As any state-building approach is based on an underlying idea(l) of
the state, it is crucial to embark on fundamental theories of the state in order
to assess their influence on specific practices and objectives. The development
of theoretical foundations requires a revision and distinction of different but

This ideal continues to be highly contentious. Constantini (2015, 22) emphasises that
the focus on this “Weberian” model neglects the evolution of alternative forms of gov-
ernance (see chapter 2).
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related discourses such as state formation, peace building and nation build-
ing. Furthermore, critique to state-building and SSR has to be revealed and
taken into account for the analysis.

For the purpose of feasibility, the study of SSR activities in the country
is conducted two-part, focusing on two major security state actors, the police
and the military. These two research objects narrow down the scope of anal-
ysis, but again come with certain constraints that are acknowledged in the
theoretical and methodological chapters. First, the military and the police
need to be considered as two distinct organisations based on different tasks,
goals and organisational needs. These institutional differences reconsidered
while analysing international efforts to re-build them. The juxtaposition of
two security agencies enables a comparison between related reconstruction
agendas in the same regional, historical and temporal context, but originally
led by different international stakeholders. In Afghanistan, the United States
headed the military reconstruction, whereas Germany took the lead for police
reform (Hammes 2015, 279). The basis of different lead nations facilitates a
comparison of strategies, priorities, programming and normative frame-
works, which will be incorporated in the conceptual analysis.

Based on these theoretical considerations, the methodological section
discusses the chosen qualitative research approach followed by the develop-
ment of the analytical framework for the case study of Afghanistan that will
be conducted in a next step. For the purpose of this study, Afghanistan offers
a well-researched example which has been of scientific interest even before
the 9/11 attacks. The very roots of the current conflict can be traced back to
the colonial era or the Soviet-Afghan War from 1979 to 1989 (Hirschmann
2016, 104, Knopf 2004). While this study is devoted to the developments of
the ongoing conflict since 2001, the historical and societal circumstances are
included in the conflict analysis.

The study of security sector reconstruction in Afghanistan does not come
without certain limitations. First, the ongoing conflict in the country ham-
pers the documentation and verification of events, internal developments,
and politics. (Giustozzi and Isaqzadeh 2013, 2). This adds to general con-
straints of conflict analysis facing country specific complexities like the afore-
mentioned historical and societal peculiarities. On the other hand, the inter-
national attention concerning Afghanistan since (at least) the late 1970s has
prompted various individual researchers, think tanks, governmental and
non-governmental organisations to dedicate their work to this case. The Af-
ghanistan Evaluation Unit (AREU), for example, is supporting the monitor-
ing, evaluation and public debate about Afghanistan by providing analysis on
different governance issues based upon the UN’s 1998 Strategic Framework
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for Afghanistan (AREU 2017). As a result, there is comparably broadly avail-
able literature about Afghanistan including strategic policy analysis and first-
hand field studies (e.g. by Wieker 2012 or Giustozzi and Isaqzadeh 2013).
The case study thus enables to research the impact of international SSR ef-
forts within the framework of state-building while incorporating the most
recent findings.® In this way, it derives a critical assessment of the interna-
tional agenda and the policy implications for future engagement. The last
two chapters of the thesis will be assigned to the discussion and conclusion
of the findings in order to draw together the main results, difficulties and
prospects of the study.

¢ This study was finalised in October 2017.
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2. Theoretical Framework of State Reconstruction

In order to analyse the contribution of security sector reconstruction to state-
building in Afghanistan, a theoretical framework is needed which defines the
basic terminology and the current status of research. The state-building dis-
course, and beyond that the SSR-approach, consist of a theoretical and a
practical dimension which are closely interconnected and imply normative
considerations. In general, the theoretical pillar is based on the theory of
state. This research area questions the evolution and role of the state (Stiitz
2008, 33). It is crucial to first outline the theoretical foundation of the state
itself as it affects the political direction of the international state-building ap-
proach and indicates the role of security (sector reconstruction). Addition-
ally, an understanding of state theory is necessary in order to discern and
assign diverging interpretations of state-building discourses, goals and prac-
tices. On the international level, the normative and practical framework for
intervention and reconstruction is set out in guidelines and handbooks de-
veloped, among others, by the Organisation for Economic Development
(OECD) (e.g. OECD 2007, 2008).

Starting with the basic outline of state theory, the state-building dis-
course is reflected and contrasted to related, but different concepts such as
state formation, peace building or nation building. Although they pose dis-
tinct presumptions about decisive procedures and intended results, a review
of this literature offers cross-disciplinary insights and narrows down the scope
and direction of state-building activities. Moreover, these discourses present
central criticisms of the state-building approach. These remarks are taken
into consideration while developing the analytical framework and studying
the actual implementation in Afghanistan. This aspect reflects the practical
dimension of the state-building concept that is composed of field research,
monitoring and evaluation of actual projects. Beyond this, the literature pro-
vides a bridge between the theoretical (and normative) considerations and
real-life implementation.
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As a next step, the SSR discourse will be examined in order to provide an
understanding of our specific area of interest within the broader state-build-
ing debate. Again, the literature consists of theoretical and practical dimen-
sions. In contrast to the overarching state-building literature, the SSR-track
focuses closely on the role of security, its domain, scope and implementation
in reconstruction agendas (e.g. by Hinggi 2010).

The introduction of the different concepts and terminology provided in
this chapter creates not only a basis for analysis, but integrates this study in
the scientific debate. As described above, the study incorporates primary and
secondary literature from various sources, including newspaper and scientific
journal articles, multilateral handbooks, and research publications in order
to provide sound analysis results and outline the current state of knowledge
and discussion. The key findings of the review presented in this chapter will
guide the subsequent analysis. Therefore, the last section of this chapter sum-
marizes and outlines the main results relevant for the conceptual framework.

2.1. State Theories and Definitions

2.1.1.Central Principles of State Theory

The state as a polity is not a modern invention, but, as Fukuyama (2005, 1)
puts it, dates back some 6,000 years to the first Mesopotamian societies. Hi-
erarchical orders and trained bureaucracies have already existed for thousands
of years in China or Egypt (ibid.). The political organisation described as a
“state” covers a great variety of different structures and thus definitions and
models (Nelson 2006, 7). In order to discuss the state-building approach in
international politics, a common understanding of the state and its main
characteristics is necessary.” This section aims to provide a basic overview of
common state definitions, hence attributed key functions and related con-
troversies that translate into state-building discourses.

Starting into understanding the “state” as a concept, the Oxford Diction-
ary of English provides the definition that a state is “a nation or territory
considered as an organized political community under one government”
(Stevenson 2010, 1741). A similar definition is presented by the World
Bank’s World Development Report of 1997:

Only a selection of characteristics and historical benchmarks is presented in this chapter
as the formation of state theory and related philosophy constitutes a vast research area
on its own including a great variety of state definitions and models.
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“State, in its wider sense, refers to a set of institutions that possess the
means of legitimate coercion, exercised over a defined territory and its
population, referred to as society. The state monopolizes rulemaking
within its territory through the medium of an organized government.”

(World Bank 1997, 20)

Therefore, the state features some kind of organisation over a geographical
entity (the territory) or people (the “nation”) led by the decisions of its central
institution (the government). In order to enforce its rules, the government is
fitted with the monopoly on legitimate® use of force which indicates its su-
periority. Common state theories regularly comprise these elements of the
modern state, though with different accentuations (Stiitz 2008, 34-35).

Parallels to these characteristics of the state are found in the writings of
state theorist Georg Jellinek. According to Jellinek (1914, Chapter 13), a
state comprises three fundamental elements: a given territory (“Staatsge-
biet”), a population (“Staatsvolk”) and authority over both? (“Staatsgewalt”).
In this view, the term “Staatsvolk” is inextricably linked to a common feeling
of society, i.e. the nation (Jellinek and Jellinek 1914, 407). In contrast to
this, the Oxford’s basic definition states “nation or territory” (Stevenson
2010, 1741). This illustrates Conrad Schetter’s (2005, 8) critical remark that
the classical model of the nation state — referring to Jellinek — has been turned
upside down. In today’s world, state borders and nations are not congruent
anymore (ibid.). Still, the necessity of congruency between state, nation and
territory remains an issue of discussion and leads to confusions between state
building and nation building concepts.' This stems from diverging interpre-
tations of the nation-term itself. Even though there is no ultimate definition
for a nation, it is in a broadly speaking sense constituted by a common iden-
tity of people which may derive from cultural, ethnical, religious or political
affiliation (Stiitz 2008, 43-45). These multiple sources of identity may be
fraught with tension leading to violent conflicts of people within a certain
territory and on the academic level, to the debate about the relation between
the state and the nation.

Nevertheless, Georg Jellinek’s key elements of the state provide a basic
understanding of state characteristics which can be related to the history of
the “modern” state system. The evolution of today’s conception of statehood
has been the result of a violent process which culminated in the Peace of

As pointed out below, the concept of legitimacy is a highly contested concept (Eabrasu
2012, 208).

The state exercises authority over anyone staying in its territory whether they belong to
the state population or not (Jellinek and Jellinek 1914, 394).

See section 2.2.
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Westphalia in 1648 (Hirschmann 2016, 19). That date represents from a
political scientist’s view the codification of the main principles of contempo-
rary international law around the globe. The principle of state sovereignty
was contracted which established the internal and external self-determination
of each nation state within its territory. It implies the legal application of
force in the interest of the state and the equality of each state in the interna-
tional system (ibid.). This aspect is explicitly emphasised by German sociol-
ogist Max Weber:

“Today, however, we have to say that state is a human community that
(successtully) claims the monopoly of the legitimate use of physical force
within a given territory. Note that "territory’ is one of the characteristics
of the state. Specifically, at the present time, the right to use physical
force is ascribed to other institutions or to individuals only to the extent
to which the state permits it. The state is considered the sole source of

the 'right' to use violence.” (Weber 1946, 77)

Similar to Jellinek, Weber includes the elements of territory, people, and au-
thority in his definition, while he emphasises the legitimate use of violence
as an exclusive right of the state (ibid.). He accentuates legitimacy as the belief
in the rightful dominance of the superordinate state power which can be de-
rived by traditions, charisma or accepted legal rules (ibid, 78-79). In a We-
berian sense, the “legal domination” of the “modern state” represents the
most advanced form of legitimate authority featuring a commitment to ra-
tional, law- and knowledge-oriented administration (Sisk 2013, 47-48).

Weber’s definition of the state constitutes a central reference for political
sciences and sociology (Eabrasu 2012, 187-188). The Weberian model is of
fundamental importance as an ideal type for institutions within the state-
building agenda. When the literature discusses the Weberian state or bureau-
cracy, it means a certain set of features. In detail, it signifies a governmental
organisation structured by a hierarchy of formally separated offices with spe-
cialised tasks. These offices operate impersonally while resting on rules and
regulations. Furthermore, the Weberian state applies qualification-based se-
lection and promotion processes of bureaucrats (OECD 2009, 38-39). How-
ever, Weber’s concept of legitimate rule does not read without criticism. On
the one hand, the centrality of the state’s monopoly of legitimate use of force
has the advantage to be applicable to the multifaceted manifestations of po-
litical organisations called states. On the other hand, this definition has an
intrinsically normative notion, while the essential concept of legitimacy itself
poses a contested concept (Eabrasu 2012, 207-208).

10
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Legitimacy can be roughly divided into an external and internal notion.
External legitimacy derives from the recognition of a state by other states in
the international system. Internal legitimacy is based on the endemic belief
of rightful governance which constitutes a quite challenging concept (Hirsch-
mann 2016, 21, Rocha Menocal 2011, 1721). A state may enjoy interna-
tional recognition, i.e. external legitimacy, without owning internal legiti-
macy in the sense of the approval of its citizens or even without being able to
effectively govern its territory (Hirschmann 2016, 21). Sisk (2013, 50) ob-
serves, that a state constitutes “very much the product of constructed realities
over the years” meaning that the international recognition of a state has never
been revoked even in cases like Somalia where state-structures have been al-
most completely decayed. As Hirschmann (2016, 11) points out, the inter-
national assumption that there is a congruency between a certain territory
and one responsible government is de facto not valid anymore — taking a
similar stance as Conrad Schetter (2005, 8). The formal definition of the
state (territory, population, government) does not capture the reasons for
state formation and preservation in the sense of stability. Weber’s contentious
concept of the state highlights legitimacy as a central clause to “the right to
rule based on consent of the governed” (Sisk 2013, 46). This implies that a
state needs to provide certain services and characteristics in order to prevail
as a political form of human organisation.

2.1.2.Core Functions of the State

Departing from the definitions of the state as outlined above, there are cer-
tain qualities which are assigned to states, i.e. features that a state must pro-
vide in order to persist. These core functions of states are determined by the
question, why states evolved in the first hand. There are different theories
answering this puzzle that mostly rest on the writings of Thomas Hobbes
and/or John Locke. Although there are certain differences in their tenets,
both philosophers emphasise a “social contract” between the society and the
state which constitutes mutual rights and obligation, hence core functions of
the state to legitimize itself (Hirschmann 2016, 12, 21). In Hobbes’ thinking,
without a state people are caught in a “war of every one against every one”
(Hobbes 1894, 66). In this State of Nature there is no security for anyone as
there is no superior penal power safeguarding individual rights (ibid., 66-67).
In his philosophical view, men gave up their ultimate freedom in the State of
Nature by founding the state in exchange for the provision of security. This
is the constitutive moment of the state for Hobbes, and its most profound
function as the “commonwealth” loses its legitimacy when it can no longer
provide for the security of its subjects (ibid., 152).

11
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Although John Locke’s perception of the State of Nature is a more posi-
tive one, he too emphasises the assignment of natural freedoms to the state
in exchange for the protection of core individual rights such as life and prop-
erty (Hirschmann 2016, 21). The state needs to fulfil the expectations of its
subjects by carrying out the tasks assigned to him in order to demand their
obedience (Stiitz 2008, 50-51). Consequently, submissiveness, hence legiti-
macy, and ultimately statehood are continually reproduced between the so-
ciety and the state (Ziircher 2005, 13).

Based on these philosophical theories, four key functions of the state are
emphasised in the literature: security governance, political governance, socio-
economic governance and administrative governance (Hirschmann 2016,
22-23, Debiel and Reinhardt 2004, 526). The first refers to the effective pro-
tection of the state and its subjects, i.e. the provision of security. Political
governance includes the legitimacy of political processes through participa-
tion and respect for the rule of law. Socio-economic governance involves the
creation of social welfare via service provision and reallocation of resources
(e.g. by taxation) for education, the economy or other social goals. The fourth
key function describes the administrative capacity of the state to enforce laws
and legislative decisions (ibid.). These core functions are of paramount im-
portance for the state as their accomplishment determines the administra-
tion’s legitimacy, i.e. rightful governance in the eyes of its citizens (Hirsch-
mann 2016, 23). Conversely, deficits in these essential tasks have been
identified as sources of state fragility (Rocha Menocal 2011, 1715)."

Aside from this, there are various theories of possible and/or vital key
functions that vary in their scope and ambitions, but usually contain the
aforenamed four. The World Development Report of 1997 presents an array
of functions ranging from “minimal” to “intermediate” to “activist” (World
Bank 1997, 26-27). Fukuyama (2005, 10-11) interprets this axis as ranking
from most necessary to desirable to optional. Most notably, the four above-
mentioned core functions can be attributed to the “minimal”, thus most fun-
damental functions of the state, although their interpretation might vary in
scope to the most optional (“activist functions”).

The study of the state as a concept and attributed key functions revealed
a great range of interpretation at its very basic definition. These variations of
scope and assigned tasks of the state reflect the controversies over the appro-
priate size and strength of the state in politics of the twentieth century and

" See section 2.2.1 for the state fragility debate and state-building as its countermeasure.
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beyond (Fukuyama 2005, 3). In addition, they also mirror fundamental dis-
putes over the direction and extent of state-building measures which is dis-
cussed in the next section.

2.2. The “Art” of State-Building
2.2.1.State-Building on the International Agenda

Entering into state-building as a concept on the international agenda, there
are diverging views about when the approach was applied the first time.
Krause and Mallory (2010, 2) argue that state-building was already under-
taken in the 19" and early 20" century in cases such as Greece, Belgium,
Albania, Germany and Japan. In contrast to this, Stiitz (2008, 20) declares
state-building as a relatively new policy in international relations. These di-
verging interpretations about the origins and practices of state-building de-
rive from different definitions of the concept, as well as its demarcation to
the term “state formation” as we will show next.

To start with, virtually all definitions of state-building pronounce a com-
mon objective: the creation of state institutions (Eriksen 2016, 2, Fukuyama
2005, xvii). '* In doing so, state-building as a political concept can be rooted
within the branch of institutionalism in the theories of International Rela-
tions (Costantini 2015, 29). Nevertheless, the definitions vary in the attrib-
utes assigned to the institutions to (re-)build, as well as the actors declared
responsible for the endeavour. Fukuyama (2005, xvii) provides the broadest
notion of state-building described as “the creation of new government insti-
tutions and the strengthening of existing ones”. Yet this definition is intrin-
sically vague: It does neither contain certain qualities, thus controllable at-
tributes of the institutions, nor define the actors in charge of the project.
Additionally, Fukuyama’s definition may be applied to state-formation pro-
cesses that most authors clearly mark off or oppose to the state-building ap-
proach. The term “state-formation” is used to describe a historical process
“through which states evolve, independently of any particular policy or in-
tention” (Eriksen 2016, 2). By contrast, state-building is ascribed the politi-
cal intention, i.e. the purposeful action to create institutions (ibid.). This dis-
tinction is important as scholars like Kai Hirschmann (2016) or Conrad
Schetter (2005) derive their critique towards state-building efforts from the
violent history of state-formation. This relates to Charles Tilly’s claim that

It needs to be noted that the term “institution” is not clearly defined and may range in
its interpretation from political institutions codified by law to informal everyday prac-
tices (Fukuyama 2005, 39)
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“war makes state” (Tilly 1985, 170) denying that the process can be engi-
neered peacefully or in any way successfully from the outside. Tilly’s obser-
vation of violent state-formation still holds for more recent examples such as
Timor-Leste (1999), although it is per se not sufficient to account for the
entire spectrum of these processes today and is clearly linked to observations
of the European state-formation history in the 16" and 17% century (Debiel
and Rinck 2017, 408).

Empirically, the track record of international efforts to (re-)build states
are “mixed at best” (ibid., 404). The evolution of the modern statehood took
centuries, hence a quick but full-featured installation of such a complex en-
tity appears illusionary or even presumptuous in the view of certain scholars
(Schetter 2005, 9-10). The timeframe of state-building procedures poses in-
deed a central challenge to donors, practitioners and target groups alike. Ev-
idence has shown that transformation takes a generation as even the fastest-
transforming countries have needed between 15 and 30 years to increase their
institutional performance above the threshold of “good enough governance”
(World Bank 2011, 10 & 108)." Although all parties engaged in state-build-
ing seem to be aware of this long-term horizon, the short-term nature of do-
nor states’ election periods, the costs of long-term interventions, as well as
the allegation of overly paternalistic programmes creates serious headwind
for durable engagement (Krause 2010, 168). Therefore, it is necessary to
lower overly ambitious expectations about state-building results within a
short time-span instead of rejecting the whole approach without being able
to provide viable conceptual alternatives (Debiel and Rinck 2017, 410, Bar-
ton 2010, 31).

The practicability of state-building efforts remains controversial in itself.
There is, however, an underlying consensus that state-building cannot be
done without including and orienting towards the society. This reflects the
major criticism of Eriksen (2016, 3-4) that previous institution-centred ap-
proaches ignored state-society relations and the necessity of social transfor-
mation for sustainable state-building. The critique is nothing new to the in-
ternational debate on state-building and has already led to a re-evaluation of
existing state-building models and practices in academic research, but also
within the international organisations executing such efforts.'* Already in

» “Good enough governance” is based on the concept of Grindle (2004) which is defined
as “minimally acceptable government performance and civil society engagement that
does not significantly hinder economic and political development” (526).

The incorporation of state-society relations in state-building approaches, nevertheless,
does not automatically lead to its effective (or even actual) implementation. In addition,
Eriksen (2016, 12) denies that this kind of social transformation can be steered from
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2009, the OECD’s Development Assistance Committee (DAC) published a
report on concepts and dilemmas of state-building that presents a refined
definition of the approach:

“We propose to define state building as purposeful action to develop the
capacity, institutions and legitimacy of the state in relation to an effective
political process for negotiating the mutual demands between state and
societal groups. (...) Successful state building will almost always be the
product of domestic action, but it can be significantly enabled by well-
targeted and responsive international assistance.” (OECD 2009, 72)"5

Therefore, state-building does not refer to a simple ‘top-down’ approach fo-
cusing on the state, its institutions and elites, but emphasises in particular the
interrelations between state and society associated with ‘bottom-up’ perspec-
tives (Rocha Menocal 2011, 1719). The OECD’s definition also reflects the
controversial basic assumption that outsiders can positively assist and affect
the domestic construction of a state (Sisk 2013, 8).

Reviewing the different definitions of state-building, the diverging inter-
pretations of the approach as “relatively new” (Stiitz 2008, 20) or rather clas-
sical (Krause and Mallory 2010, 2) can be assigned to a poor distinction be-
tween state-formation and state-building discourses. With this fundamental
distinction, the international shift towards state-building can be traced back
to the 1990s when a “renaissance” or “(re-)discovery” of the state was de-
clared (Rocha Menocal 2011, 1718).

Predominant in the 1980s and 1990s have been liberal ideas to reduce
the size and authoritative control of the state (Fukuyama 2005, 5). The kick-
off for the international reorientation towards state-building was related to
the recognition of increasing intra-state conflicts and state fragility after the
collapse of the Soviet Union (Hirschmann 2016, 14). While there is no uni-
versal definition of state fragility, weak or fragile states are generally charac-
terized by a lack of state authority or control over their territory, lack of in-
ternal legitimacy and the incapability of government institutions to exercise
the aforementioned essential state functions (Rocha Menocal 2011, 1715).
Though there are multiple reasons for state-failure, some of its underlying

outside. The OECD, on the other hand, takes the view that it is difficult, but not im-
possible (OECD 2009, 14). This point fundamentally affects prospects of international
state-building projects and thus political willingness to participate at such, which is why
it needs further attention and evaluation within our study.

Still, this definition remains vague and problematic, e.g. in its perception of legitimacy,
the appropriate role of international actors, or the meaning of “well-targeted” assistance
which continue to be controversial aspects of state-building.
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root causes date back to the original construction of some states under colo-
nial rule (Debiel and Reinhardt 2004, 528). During that time, the “Western”
state model was exported by the European colonial powers to the territories
subjected to them. This has led to a global distribution of the organisational
model without questioning the suitability for the respective culture or region
(Hirschmann 2016, 12). The creation of such “artificial states” has been ac-
companied by arbitrary, politically guided border demarcations separating
historically grown tribal areas, for instance in the case of the Afghan-Pakistan
border through Pashtun homelands. This example illustrates the imposition
of colonial motives on the governed territories which structurally under-
mined state legitimacy from the very beginning resulting in fragile and of-
tentimes undemocratic regimes (ibid., 12-13, 34).

Cases of violent conflicts resulting from the disintegration of those states
have already been observed during the Cold War era (Debiel and Reinhardt
2004, 528). Put simply, the bipolarity in the international system suppressed
the outbreak of latent regional strife and stabilized the established fragile
structures. Yet with the end of the bloc confrontation in the 1990s, its disci-
plinary power also vanished, the conflicts erupted and state failure moved
into the spotlight of the international community (Hirschmann 2016, 13-
14). In the following years, the United Nations (UN) expanded the number
and intensity of their peace missions aiming beyond ceasefires to a peaceful
transformation of the states in focus. These peace missions included man-
dates for state-building activities which was perceived as a mean for facilitat-
ing stability in conflict-affected regions (Debiel and Rinck 2017, 400).

Since then, “institutions matter” has been the dictum in the international
community, expressing the conviction that institutions are the decisive key
to stability and development (Fukuyama 2005, 28-29). Empirical evidence
for this assumption is presented, among others, by Acemoglu and Robinson
(2013, 372) whose core thesis is that nations fail today because of what they
call extractive institutions. In contrast to inclusive institutions, these struc-
tures systematically favour small proportions of the society (i.e. the ruling
elites), do not guarantee property rights and fail to provide incentives for
economic undertakings leading to economic stagnation and ultimately state
failure (ibid., 429-430).

Under the headline of “good governance” the centrality of well-managed
political institutions — exceeding the economic perspective — has been estab-
lished as a core slogan of international development politics. The original
terminology had been introduced by the World Bank and was further refined
by the OECD DAC in the early 1990s (Schmidt 2013, 284-285). In contrast
to the neglect of the state in the 1980s, the “good governance”-paradigm
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stressed the need for effective, in a normative sense “good” state institutions
which has been largely accepted (yet not undisputed) by donors and scholars
alike (Debiel and Rinck 2017, 405).'° The World Bank demonstrates this
conviction in its World Development Report of 1997, declaring that “devel-
opment without an effective state is impossible” (World Bank 1997, 25).
This dogma shifted the focus to activities subsumed under “state-building”
as a collective term for various political, social and economic programmes
which are oftentimes closely interrelated (Ghani and Lockhart 2010, 12-13).
This bulk of activities contains headings like “capacity building”, “institution
building” or “(good) governance promotion” which concern various issues
such as gender equality, environmental management, or disarmament, de-
mobilization and reintegration (DDR) of former combatants, and so on (Fu-
kuyama 2005, 28).

Concerning the different interpretations of state-building as a classical or
recent concept, as outlined above, the shift in emphasis, research and scale of
activities labelled state-building since the 1990s give the impression of a
“new” agenda. Since then, the demand for such activities seems rising rather
than diminishing related to the recognition of increasing state fragility
(Krause and Mallory 2010, 1). Although the effectiveness of purposeful state-
building remains a central dispute in academic debates, there are empirical
findings that ungoverned territories, as well as fragile or weak states are a
breeding ground for violent conflicts, organised crime and terrorism (Hirsch-
mann 2016, 17, 51). Such effects tend to spill over to adjacent territories and
ultimately develop international destabilising fall-outs most visible in grow-
ing numbers of refugees (Collier, et al. 2003, 33). This also holds for the
Afghanistan conflict whose dimensions can even be observed in Europe,
where the number of Afghan refugees increased up to around 800.000 until
2015 according to UN-estimates (Ruttig 2015). International intervention
is thus inherently driven be a domestic imperative calling to manage external
risks.

The main roots of international security threats have shifted from inter-
state wars to growing intra-state strife. This development points out that in-
ternal conflicts and state fragility are mutually dependent as they originate
from the construction of government organisations themselves (Hinggi

2010, 79). This changed the probabilities and rules of peace as research has

There is no consistent use of the “good governance”-term in international politics. Yet
there are common elements usually attached to the concept laid out by the World Bank
or the OECD DAC. These include an enhancement of public management, accounta-
bility of governance on all levels, rule of law, fighting corruption, enhancing transpar-
ency, the acceptance of human rights, and democratisation (Schmidt 2013, 285).
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found that a country that had suffered from violent conflict is most likely to
relapse into internal war. Paul Collier (et al. 2003) labelled this phenomenon
the “conflict trap”, observing that countries that had experienced a civil war
have a chance of 44 percent of relapsing into conflict within a five-year period
(Collier, etal. 2003, 83). This finding has been confirmed and even observed
worse: 90 percent of the last decade’s civil wars are a recurrence of internal
strife over the last 30 years (World Bank 2011, 2). Regarding this problem,
state-building serves as a strategy to break these “vicious cycles of conflict”
(Sisk 2013, 4). Yet, the analysis of state-building on the international agenda
has revealed controversies concerning the concept’s direction and effective-
ness which are contrasted to other “building”-concepts in the following sec-
tion.

2.2.2.Contrasting State-Building

In this section, the state-building approach is contrasted to other related but
different conceptions. The distinction of discourses serves to clarify the re-
search focus of this study and illustrates main threads of discussion concern-
ing the state-building approach.

To start with, state-building is neither peace-building nor nation-build-
ing. All of these “building”-approaches have in common that they comprise
a broad set of activities and notions (OECD 2009, 13). However, they stress
a different focus in attention that becomes apparent when defining the terms.
Peace-building activities focus primarily on the sustainable institutionalisa-
tion of peace including both the “negative” notion of the absence of violence,
and the “positive” notion of producing inclusive, participatory politics (Call
and Cousens 2008, 3-4). Apart from this, the concept of “nation-building”
refers to a set of strategies with the ultimate goal of creating a common na-
tional identity based on a cultural, ethnical, political or historic narrative
(OECD 2009, 13). Nation-building might serve the programme of state-
building as it aims at mobilising loyalty to the state-project based on the idea
of a nation (Hirschmann 2016, 22). The focus of state-building is different
as it concentrates on administrative institutions. Anyhow, related activities
might take existing identities into consideration and ultimately, yet not nec-
essarily, produce a nation state (Stiitz 2008, 21)

Although the distinction of the terms reveals initial differences, there are
some entanglements between them. First, while the definition of nation-
building today explicitly refers to the creation of a public spirit, the expres-
sion has been used synonymously for state-building activities in the past —
more concretely before the 9/11 attacks in 2001 (Berger 2006, 5-6). The

18

P am 15.012026, 22:10:01. © Inhatt.
tersagt, ‘mit, f0r oder in Ki-Syster



https://doi.org/10.5771/9783828870802

designation “state-building” has been established as a substitute term for na-
tion building as it was perceived “less problematic” and “more acceptable”
due to a more technocratic than normative connotation (ibid., 5-6 & 13). As
shown above, state-building is neither a simply technocratic approach in the
sense of focusing solely on the functioning of state institutions without relat-
ing to the society, nor without normative assumptions of ideal states. Yet, it
is important to notice that the terms have been used interchangeably in pre-
9/11 documents and might still be confused today despite their different fo-
cus in attention.

Secondly, state-building is considered to have evolved as an alternative
to the peace-building approach (Sisk 2010, 58). According to this narrative,
the prominence of state-building has emerged from the recognition that
peace-building methods omitted government-related dimensions (Rocha
Menocal 2011, 1718). The history of purposeful state-building can, never-
theless, be traced back further into the past than this narrative, focusing on
the shift in international politics in the 1990s, suggests.'” In addition to the
different perspectives of the concepts, highlighting them as alternatives to
each other triggered the ongoing debate around their exclusiveness or com-
patibility (Grivingholt, Ginzle and Ziaja 2009, 1). This discussion encom-
passes useful remarks on the main difficulties within (post-)conflict environ-
ments. For example, it stresses that contesting power groups fight for their
own maximalist victory, i.e. full political power, not for a power-sharing
compromise and that the contests of election may produce new conflicts in-
stead of peace (Sisk 2010, 64). However, both state-building and peace-
building have changed, broadened and balanced their original programme,
dissolving the exclusionary juxtaposition in theory and practice (Grivingholt,
Ginzle and Ziaja 2009, 1). Similar to the discourse on nation-building, state-
building has faced allegations of constituting a technocratic and apolitical
exercise in contrast to peace-building (Sisk 2010, 71 & 74). Yet in interna-
tional state-building today, there is a distinct emphasis on the role of civil
society, the historic legacy of institutions, as well as social and political struc-
tures reflected by the OECD’s “Principles for Good International Engage-
ment” (OECD 2007).

Conversely, the peace-building approach has too broadened its scope by
increasingly acknowledging the role of states for the establishment of sustain-
able peace (Grivingholt, Ginzle and Ziaja 2009, 2). The rebalance of these
two “building”-discourses resulted in a practical convergence of their agen-
das, action-guiding principles and areas of engagement (ibid., 1-2). Despite
this common ground, it is still important to be aware of the tensions and

17 See section 2.2.1 for the origins of state-building.

19

am 15.012026, 22:10:01. © Inhatt.
tersagt, ‘mit, f0r oder in Ki-Syster



https://doi.org/10.5771/9783828870802

criticisms on the original state-building agenda when pronouncing the goal
of “state-building for peace” (Rocha Menocal 2011, 1715).

Apart from the discussions between the “building”-discourses, there is a
central flaw relatable to all of them: They are described to have a neo-imperial
notion by transferring Western or even euro-centric visions on foreign coun-
tries (Fukuyama 2005, 131-132). Particularly, Richmond (2013, 130) de-
clares them “failed by design” as he observes the whole policy process (plan-
ning, assessment, evaluation) headed by outsiders. This critical insight has
contributed to the emergence of the “local ownership”-paradigm on the in-
ternational agenda meaning the active participation and self-determination
of local actors from the very beginning of any initiative (Krause 2010, 169).
In practice, state-building efforts today are mostly endogenous, though they
involve a considerable amount of external contribution (Sisk 2013, 7). Nev-
ertheless, for some cases, it is doubted that these ambitions are of any success
without constant exogenous support. Conrad Schetter (2005, 8-9) labelled
these cases internationally administered quasi-protectorates — presenting Af-
ghanistan as an example. Considering the environment in which state-build-
ing (or respectively peace-building or nation-building) efforts take place, lo-
cal ownership has proven to be difficult to realise, starting from the very
initial identification of the adequate local partners (Krause 2010, 169). This
remark needs to be taken into account when analysing the suitability and
sustainability of state-building measures as the pathway to stability, security
and development.

The critical confrontation of the concepts has revealed that the different
“building”-agendas employ distinct perspectives concerning similar and
sometimes overlapping areas in conflict-affected environments (Grivingholt,
Ginzle and Ziaja 2009, 1). All the same, the programmes are not mutually
exclusive per se, but instead require a holistic approach necessary to match
their actions for the benefit of their common goal of sustainable stability in
a fragile context (ibid.). Such coordinated approaches are also called “whole-
of-government” or “3D”-approaches to state-building as they consider all di-
mension of governance and the interconnectedness of policy issues (OECD
2009, 85). From an analytical perspective, this implies to be aware and to
observe possible intersections between separated or intertwined “building”-
agendas in their target region.
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2.3. Study Focus: Security Sector Reform in State-Building

The review of the state-building concept, including insights from other
“building”-discourses, has resulted in a critically assessed and adapted cata-
logue of practices today. Having said that, critical remarks and conceptions
do neither automatically translate into a real-life change of practices nor au-
tomatically solve the issue they hint at. The continuous reflection and adap-
tion of state-building on the international agenda testifies the acknowledge-
ment of its own imperfection, but also the willingness to further improve
(OECD 2008, 20). For instance, the OECD reviewed international engage-
ment in fragile states under the subheading “Can’t We Do Better?” (OECD
2011a). Yet both the implementation of state-building projects and their as-
sessment have proven to be a challenge (Sisk 2013, 9). Answering the
OECD’s question requires a thorough assessment of state-building practices
that aims at a better understanding of processes, shortcomings and the impact
of such efforts. Due to the complexity of the agenda, the following case study
concentrates exemplarily on an integral part of the state and state-building:
the reconstruction of security.

Primarily, the re-establishment of security is pursued under the banner
of security sector reform, although other activities apart from this agenda
(e.g. concerning the education system, etc.) also add to security as a whole.
As we have seen at the beginning of this chapter (in section 2.1.), security is
emphasised as a central state function by state theory classics such as Thomas
Hobbes, John Locke or Charles Tilly. Security is at the core of the state’s
legitimacy, hence the “social contract” that ties the state and its people to
mutual rights and obligations (Hirschmann 2016, 20-21). In essence, secu-
rity provides the basis for the mere survival of a state and its people (Stiitz
2008, 178). Correspondingly, security takes a special role in state-building as
the sine qua non of an effective state (Caplan 2005, 45). Krause (2010, 158)
underlines that without security, there is no successful state-building. Secu-
rity is thus both a catalyser and a goal of state-building. Beyond that, security
is a critical precondition of development as it creates the basis for secure live-
lihoods and the environment for economic investments (Sisk 2013, 103).
This security-development nexus has been recognised by international organ-
isations resulting in a revised security concept tying individual to state secu-
rity (OECD 2008, 13).

After the 9/11 attacks, the debate about state-building and fragility has
intensified, accompanied by a “securitization” of international politics (De-
biel and Rinck 2017, 405). This resulted into an expansion of the original
security term and the incorporation of previously unrelated issues, e.g. econ-
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omy, health, environment, into the security agenda. Critics of the “securiti-
zation”-shift argue it leads to a militarisation of originally non-military sub-
jects while diluting the clout in core areas of security (Hinggi 2010, 78-79).
The expansion of the security term already commenced in 1994, when the
United Nation Development Program (UNDP) presented a new concept of
human security in its Human Development Report (UNDP 1994, 3). In
general, human security means the freedom from threats affecting individu-
als. It covers a plethora of dangers ranging from crimes, to economic disrup-
tions, to environmental threats (ibid.). This people-centred concept spurred
the shift of attention in international security-building practices towards
state-society relations intensifying in the 2000s, but entailing a more negative
connotation with the wording of “securitization”.

The broadening of the security term introduced a new perspective into
SSR by stressing the interconnections between traditional state security
agents such as the military or the police and civilian organisations including
the parliament, the jurisdiction, the media, et cetera (Hinggi 2010, 80-83).
Underscoring the broad notion of this agenda, the OECD even refers to SSR
as “security system reform”'® (OECD 2008, 5). Similatly, so called post-lib-
eral' research criticised state-centric approaches as concentrating solely on
the reconstruction of state capabilities while neglecting the local context of
everyday practices (ibid., 409-410). The specific relation between civil soci-
ety and the state in everyday life constitutes an important factor of state-
building and state performance which has been recognised on an interna-
tional level as expressed by the concept of human security. In 2008, the UN
Secretary-General even stated regarding the prospects of SSR: “The partici-
pation of non-State actors such as civil society organizations and the media
is critical” (United Nations 2008, para. 41).

While the scope of security has broadened, a contrary observation has
been made concerning the comprehensiveness of state-building methods. Ac-
cording to this, “securitization” translated into a narrower framework of ac-
tions in terms of a pragmatic reduction of the state to its core security insti-
tutions during international interventions such as in Afghanistan (Debiel and
Rinck 2017, 407-408). Whereas international engagement in state-building

As the OECD defines its SSR-concept as follows: “The terms [‘security system reform’
and ‘SSR’] also denote activities sometimes referred to by international actors as ‘security
sector reform’, ‘security and justice sector reform’ and ‘rule of law”” (OECD 2008, 5).
“Post-liberals” criticise that state-building approaches have been guided by a liberal We-
berian (Western) model emphasising democracy and participation, and misplacing their
attention to a timely drop-out in the event of elections as the end of international en-
gagement (Sisk 2013, 66).
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clearly exceeds the mere reconstruction of security forces, it has certainly be-
come a significant “centre of gravity” as Hammes (2015, 277) puts it. Asso-
ciated with the capability to manage security was — and still is — an exit strat-
egy for international engagement (ibid.). The UN recognises that progress in
security is essentially linked to the restoration of self-administration, hence
the local autonomy of the states in question — explaining the special emphasis
of state-builders on this issue (Sisk 2013, 80). However, the accentuation of
a timely drop out can be viewed critically considering the long-term nature
of SSR highlighted by Hinggi (2010, 97).

With regard to our case study, the diverging observations and critical
remarks concerning the impact of “securitization”, as well as political plan-
ning, the inclusion of local forces, the civil society and historical structures
must be taken into account. These points need to be observed against the
backdrop that the security sector also provides instruments of oppression and
violence to decision makers in a state (Hanggi 2010, 77). In conflict affected
environments like Afghanistan, security actors, such as the police or the mil-
itary, have a legacy of abusive practice which needs to be critically assessed
and dealt with in SSR (Mayer-Rieckh 2013, 5-7). Thus, the efforts to reap-
praise the past, to strengthen democratic accountability and legitimacy, and
to orientate at the people’s needs are critical for the success of the agenda.
This corresponds with the broadly accepted intended trajectory of SSR as
defined by the UN and the OECD (ibid., 8-9).

Concentrating on security as our access point for analysis does not imply
an overemphasis of the sole contribution of SSR, nor neglect the importance
of other areas (e.g. economic support or constitution making) for sustainable
and peaceful development. Quite the contrary, focusing on SSR allows ob-
serving the complex relations within international state-building, as well as
its intersections with the related peace-building and nation-building ap-
proaches. Security represents a frequently highlighted essential core of and
for the state. Reviewing its understanding in international politics has re-
vealed significant parallels to the state-building debate itself. In particular,
the emphasis on state-society relations, the complexity and broadening of the
task as well as scepticism towards international engagement illustrate analo-
gous discussion patterns to the broader state-building discourse. As an access
for analysis, the exploration of security reconstruction in the course of SSR
sheds light on a groundwork for international engagement and development
prospects in the wide array of state-building activities.
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2.4. Stopover: The Knowns and Unknowns of State-Building

This chapter examined the theoretical foundations of state (re-)construction
that shape international engagement in state-building. These findings guide
the following chapters and are necessary to understand the diverging inter-
pretations about the state, its basic functions and logics of action that drive
international endeavours. Starting with an overview of state theory, the im-
perative for security became apparent, along with the main obstacle of re-
search in this area: the complex, multi-layered and multi-faceted nature of
tasks (Sisk 2013, 96). Additionally, as the first part of this chapter has shown,
defining the concept of the state revealed a certain definitional fuzziness
which is consequently conveyed to the concept of state-building. There is
neither a universally accepted definition of the state nor of state-building. By
contrast, the different lines of debate rest on a basic consensus that a mini-
mum degree of security is an indispensable condition for any progress in war-
affected territories (World Bank 2012, 25). Therefore, choosing the frame-
work of security sector reconstruction within international state-building ef-
forts exemplifies the possibilities and limits of such actions while enabling
the analysis of a complex field regarding a key aspect of debate.

The review of theories unveiled that in any case international engage-
ment in foreign territories is confronted with an imperialist and Eurocentric
appeal (Fukuyama 2005, 131-132). State-building approaches have aban-
doned the track of enforcing the external design of a Western-style nation
state on paper, favouring today context-sensitive, adaptive and locally owned
processes (Grivingholt, Ginzle and Ziaja 2009, 3). The implementation of
this in everyday practice has proven to be difficult starting with the identifi-
cation of and cooperation with suitable local partners (Krause 2010, 169).
From a donor perspective, this is related to the difficulty to balance the long-
term character of this endeavour with internal (e.g. high costs) and external
(e.g. hostility from the local populace) pressures for early withdrawal (Sisk
2013, 85). These areas of tension need to be taken into consideration when
analysing SSR-initiatives. Furthermore, normative motifs fundamentally
guide intervention, hence their impact on programmes lead by different do-
nors need to be examined.

Outlining the state-building debate has demonstrated profound scepti-
cism towards the general prospects of the whole agenda based on the negative
track record of such missions plus the historical roots of state evolution (De-
biel and Rinck 2017, 404). Evidence has shown that the improvement of
institutional capacities is a slow process that is accompanied by continual
revisions and refinement of state-building methods and concepts (World
Bank 2011, 10, OECD 2011a). The recognition of growing state-fragility
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and internal conflicts accelerated the focus on state-building measures, as well
as their impact assessments calling for process tracking and comparative re-
search within and between countries targeted by state-building (Debiel and
Rinck 2017, 405 & 412).

Literature about state-building or SSR in Afghanistan mostly concen-
trates either on a certain national perspective (e.g. Wieker 2012 on Germany)
or a specific security provider such as the military or the police (e.g. Wilder
2007 on the later). Only few compare different parts of SSR, but these studies
are either outdated (e.g. Sedra 2006) or do not integrate their analysis into
the state-building and SSR discourse (e.g. Giustozzi 2016, Hammes 2015).*
Other studies have managed to incorporate many aspects of SSR and state
building, but then again do not focus on Afghanistan (e.g. Mayer-Rieckh
2013). Therefore, the current state of literature already answers numerous
questions about the evolution and (externally addressed) modelling of a state,
security and its function, the reconstruction of state capabilities, and — or
related to — Afghanistan. Hardly anyone merges the interrelated aspects of
these subjects into one comparative and up-to-date study. Yet, the termina-
tion of ISAF in December 2014 and the launch of its follow-up mission Res-
olute Support calls for an integrated study of security sector reconstruction
and its contribution to the overall state-building process of the country. This
research fills that gap by providing a comparative analysis of SSR projects as
part of international state-building. The study incorporates both the historic
development and the most recent findings concerning Afghanistan in order
to derive a critical assessment of the SSR agenda and present policy implica-
tions for future engagement. Since the review of state-building and SSR the-
ory uncovered the complexity of the issue, the next chapter is devoted to
develop a methodological framework for the case study integrating the criti-
cal remarks presented above.

2 Please note that Hammes (2015) provides a US-focused analysis of the reform processes

and future policy options — referring to the former observation of nationally-coloured
studies.

25

P am 15.012026, 22:10:01. © Inhatt.
tersagt, ‘mit, f0r oder in Ki-Syster



https://doi.org/10.5771/9783828870802

:01.©
mit, f0r oder in KI-Syster



https://doi.org/10.5771/9783828870802

3. Developing a Methodological Framework for
Analysis

The study aims to elucidate the contribution of security sector reconstruction
to state-building in Afghanistan. Under examination is therefore the specific
security sector in the country in order to identify the impact and prospects
of — and on — state-building efforts. In doing so, the study follows the
OECD’s call for the development of an “in-depth understanding of SSR pro-
cesses and sector-specific reform needs” (OECD 2008, 23) in order to inform
and review international actions. Due to the complexity of the agenda, this
requires the creation of a methodological framework on how to analyse and
compare such processes in a specific context like Afghanistan. With regard to
the theoretical foundations presented, this chapter discusses the methodolog-
ical considerations to SSR assessment. Subsequently, a conceptual framework
is developed to facilitate the case study’s feasibility and comparability for a
set of selected evaluation criteria.

3.1. ACloser Look at Methodological Implications

In social sciences, the first step of diving into research is to decide for a qual-
itative, quantitative or mixed-method approach depending on the research
question. In order to assess the contribution of SSR to state-building in Af-
ghanistan, a sole quantitative approach does not fit the need to assess the
historic context of the country, the legacy and perceptions of the institutions
in question, and the SSR-approach applied by the different lead nations.
These points are highlighted by state-building theories as described in chap-
ter 2.

The general progress of SSR in Afghanistan, or public perceptions to-
wards institutions are measurable with a quantitative study. This requires a
solid data foundation (including a baseline measure) as well as carrying out
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surveys with Afghan people in the field. Such data is, however, hardly avail-
able for conflict-affected areas. Barton (2010) presents that this is a manage-
able challenge, yet the studies presented for Afghanistan are largely overrated
considering the recent developments. Moreover, the availability and quality
of data in conflict-torn countries is oftentimes incomplete as data collection
mechanisms fall short in times of combat and even beyond (OECD 2008,
73-74). For example, in Afghanistan the latest census data dates back to 1979
and was described as unreliable at that time (Barton 2010, 26). On the other
hand, there is broadly available literature published by Afghanistan experts
(such as Antonio Giustozzi), governmental bodies, and non-governmental
organisations or research institutions focusing on Afghanistan (as the
AREU). Hence, certain statistics are collected and analysed, but they still re-
quire careful handling and critical reflection. On this account, the study
makes use of an extensive qualitative document analysis as its primary ap-
proach for assessing the contribution of SSR to state-building in Afghanistan.
At the same time, the analysis is complemented — in other words triangulated
— by existing quantitative research for gauging the progress of SSR and state-
building (e.g. capability ratings). In a broader view, the Bertelsmann Trans-
formation Index provides aggregated data on state transformation comple-
mented by country profiles (Bertelsmann Stiftung 2016).

As an external evaluation of a reform agenda, the study is subjected to
certain advantages and limitations. First, the outside evaluation of SSR in
Afghanistan is not affected by regulatory restrictions. Additionally, the anal-
ysis is not linked to any of the programmes yielding politically independent
results (OECD 2011b, 46-47). On the other hand, this external analysis can-
not draw on first-hand experiences or self-conducted field research. Hence,
the study relies on observations and findings published by others. In order to
mitigate this drawback, the sources of information are transparently reported.

Given the complexity of the agenda, it is not possible to cover all aspects
and cross-sections of SSR and state-building. To moderate the risk of omit-
ting central contextual information, the analysis orientates at analysis guide-
lines provided by the OECD’s Handbook on Security System Reform (2008,
2011b). The guidebook presents a theoretical and practical footing for secu-
rity sector reconstruction and evaluation. It evaluates experiences from for-
mer state-building approaches and presents guidelines for assessing the past,
current and future SSR activities. For the purpose of this study, the hand-
book presents methodological guidance for conducting SSR assessments in-
cluding analytical categories, evaluation criteria and exemplary questions
(OECD 2008, 41-57, 241-242). In 2011, the assessment of SSR activities
has been updated and published in an extended manual for monitoring and
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evaluation (OECD 2011b). With this, the OECD DAC serves as a central
point of reference in the international development and state-building com-
munity (Schmidt 2013, 285). This does not automatically guarantee a sound
analysis, but it enhances reproducibility and transparency with regard to the
research procedure. It is, however, important to acknowledge inductive fal-
lacies concerning the transferability of results, i.e. it is hardly possible to con-
clude from the particular to the general (Blatter, Janning and Wagemann
2007, 185). Yet, the single case analysis of SSR in Afghanistan does not aim
at the generalisability of country-specific findings (e.g. the historical or social
context), but at a thorough comprehension of the processes studied. This in
turn adds to the general SSR and state-building debate beyond Afghanistan
and facilitates future research.

The preceding explanations illustrated that the research method com-
bines inductive and deductive approaches. The basic conception of the study
is thus related to the conceptual framework analysis of policy research (Blat-
ter, Janning and Wagemann 2007, 30). Following its eclectic logic, a set of
evaluation criteria, categories and guidelines serve as our analytical frame-
work (ibid.). Designing this framework is rather based on an inductive ap-
proach; its application on a deductive logic. The explanatory as well as ex-
ploratory character of the study reflects the complexity of SSR and the need
to establish comparable theory-based analysis. However, this requires in a
next step to clearly set out the research focus, the evaluation criteria, and
resulting steps of analysis.

3.2. Developing a Conceptual Framework for SSR Impact

For developing the conceptual approach to SSR assessment, it is necessary to
specify the research objects of the study. While acknowledging the complex
interdependencies within the security system of a country, the evaluation
concentrates on two major suppliers of state security: the police and the mil-
itary. These two institutions have been selected because they are highlighted
as core providers of state and citizen security, e.g. by Sisk (2013, 87) or
Hinggi (2010, 87). Furthermore, the police and the military are two critical
bodies at the top of international reform agendas when it comes to regional
stabilization or transformation in the wake of war (Sisk 2010, 70). The se-
lection of the two research objects serves heuristic considerations as it allows
for a focused study within a convoluted field. At the same time, the sector-
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specific assessment enables the observation of intersections to the aforemen-
tioned multiple security or development related features and actors, especially
the involvement of the local civil society.”!

Moreover, the approach facilitates a comparison between two related re-
construction agendas in the same regional context, but (originally set up to
be) led by different stakeholders. In Afghanistan, the United States headed
the military reconstruction, whereas Germany took the lead for police reform
(Hammes 2015, 279). The basis of different lead nations facilitates the jux-
taposition of chosen strategies, priorities, programming and normative
frameworks. It also takes into account critical remarks to state-building such
as the impact of foreign engagement — more explicitly, the unintended con-
sequences on various sectors (Sisk 2013, 100). While the police and the mil-
itary constitute two distinct bodies including their very own legal framework
and reform needs, a comparison of the reform activities promotes an under-
standing of common problems and objectives (OECD 2008, 16). This meets
the claims of forging a more integrative approach to SSR and its assessment
without ignoring context-specific particularities.

Up to this point, the main challenge of SSR and state-building assess-
ment has been emphasised a few times: its complexity. In order to examine
the developments in Afghanistan since 2001, it is necessary to divide the re-
form agendas into manageable units that comprise the impact of SSR activi-
ties on state-building in the country. For evaluating the development pro-
grammes, the OECD DAC established five standard assessment criteria in
1991: relevance, effectiveness, efficiency, impact and sustainability (OECD
2008, 242). With the 2011-update of the handbook, they have been supple-
mented and expanded to eight criteria for SSR evaluation. The committee
included ownership to sustainability in recognition of its role for the long-
term success of measures (OECD 2011b, 49). Furthermore, they added co-
herence, coordination and consistency with values with respect to the mani-
fold and interconnected SSR activities in target countries (ibid., 48-49). In
the international community, the standard criteria are regularly applied for
reviewing assistance programmes. They are used, among others, by the
United States Agency for International Development (USAID; see Purcell,
et al. 2016), the German Corporation for International Cooperation
(Deutsche Gesellschaft fiir Internationale Zusammenarbeit (GIZ) GmbH
2015), or the Kreditanstalt fiir Wiederaufbau (KfW 2017). Thus, these cri-
teria provide an applicable and internationally comparable framework for the
assessment of military and police reform in Afghanistan. In the following,

21 See section 2.3
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Table 1 summarises the eight evaluation categories as an overview of our as-
sessment scheme.

Evaluation | Definition in the . ) .
Points of Consideration

Criteria | Context of SSR
1 Relevance/ = Theextentto |® Addressing main security threats and
Appropriate- | which the SSR|  needs of the state and the citizens
ness activity is = Based on up-to-date context assessment

2 | Effectiveness =

3| Efficiency

suited to the
priorities and
policies of the
target group,
recipient and
donor

The extent to
which the SSR
programme
achieved its
objective

The extent to
which outputs
— qualitative
and quantita-
tive - of the
SSR initiative
have been pro-
duced by the
least costly in-
puts in order
to achieve the
desired results

Consistent with domestic system
Technically adequate solution

Balance of long-term and immediate /
short-term considerations

Inclusion of non-state actors / mecha-
nisms

Responsive and adaptive to changing cir-
cumstances

Consistent with donor policies and priori-
ties

Match with intended outputs, purpose
and goal

Changes resulted from international inter-
vention or other factors

Reasons for the results (delivery or non-
delivery of specified objectives)
Recommendations or options to make in-
tervention more effective

Efficiency aspects taken into account
Measures during planning and implemen-
tation to ensure efficient use of resources
Outputs efficiently delivered (options to
reduce resources without losing quality
and quantity of outputs; to increase out-
put with the same amount of resources)
Different type of intervention more effi-
cient in terms of costs but with same re-
sults

Was a worthwhile intervention given pos-
sible alternative uses of the resources
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4 Impact

5| Sustainabil- =

ity &
ownership

6, Coherence

The positive |=
and negative
changes pro-
duced by SSR, | =
directly or in-
directly, in- =
tended or un-
intended =

A measure of |®
whether the
benefits of SSR
are likely to | =
continue after |®
donor funding
has been with- |=
drawn with =
special empha-
sis on the in- | =
volvement of

locals =

Whether the | =
support and
initiatives of | ®

Effects of the intervention on people and
institutions (intended/unintended; posi-
tive/ negative)

Effect on well-being of different groups
(women, men, boys, girls, etc.)
Perception of the effects of the interven-
tion by insiders / affected people
Strengthening of institutions (capacity,
accountability)

Development and improvement of rele-
vant policies due to the intervention
Identification and measurement of
changes

Attribution of changes to intervention

Access to justice and security over longer
term by the population (creation of pro-
cesses, structures and institutions)
Human & institutional capacity
Consistency between donor's priorities
and domestic effective demands / needs
Support by local institutions

(Well) integration into local social and
cultural conditions

Management and leadership of reforms by
locals

Participation of partner country stake-
holders in the planning and implementa-
tion of the intervention

Appropriateness of goods, services and
technologies provided appropriate to the
economic, educational and cultural condi-
tions in the partner country
Maintenance of benefits after withdrawal
Credible exit strategy envisaged or in
place

Cooperation within individual donor gov-
ernments (or between if one programme)
"Whole-of-government" mechanisms in

place to support SSR
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different inter- = Collision (tensions) or reconciliation of

national actors donor priorities: "hard" security issues
and depart- (e.g. counter-terrorism) versus develop-
ments are op- ment-style SSR objectives

erating to-

gether in a

coherent and
strategic fash-
ion

7 |Coordination = The extentto |* Steps / Measures to forge strategic engage-

/ which the SSR|  ment across the security system on differ-
Linkages activity incor- ent levels
poratesand | ® Forge of links between different pro-
promotes the grammes, frameworks, plans and opera-
coordination tions (peacebuilding, development, recov-
between differ-|  ery, poverty reduction, gender equality,

ent parts of the|  etc.)

security system|® Consistency and complementarity with
and govern- activities supported by different donor or-
ment strategies ganisations

in the country

8 Consistency [* Theextentto |® Promotion of norms of good and demo-

with values which the SSR cratic governance, respect for human
programme rights and the rule of law
has promoted |* Intervention designed and carried out in
key principles accordance with basic governance princi-
and values in ples of transparency and accountability
security gov- | ® Promotion of equitable access to justice
ernance (e.g. and security for populations
democratic

governance, re-
spect for hu-
man rights, re-
spect for the
rule of law,
transparency,
accountability)

Table 1: SSR Evaluation Criteria (Source: Adaption based on OECD 2008, 241-242,
2011b, 48-50)
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This catalogue of evaluation criteria facilitates the analysis by providing a
limited, albeit wide-ranging set of critical dimensions. Reviewing the eight
categories, they cover the essential aspects of state-building and SSR pro-
grammes which have been outlined in the theoretical sections 2.2 and 2.3.
Yet, it has to be acknowledged that these criteria overlap in some aspects. For
example, effectiveness enquires the achievements of programme objectives,
though this could also be incorporated under “impact”. This category ob-
serves, in a broader sense, the changes occurred in relation to the reform ini-
tiative. Still, the criteria forge an adequate framework for reviewing reform
activities which facilitates the comparison of such complex and diverse agen-
das.

For evaluating the reform activities with the eight categories, a conflict
profile is crucial as a first step of the case study, provided in section 4.1. This
revision is essential to provide basic insights to the underlying drivers of con-
flict, such as the social, political, regional and international roots of security
threats (OECD 2008, 50). The conflict portrait lays the foundation for cen-
tral assessment aspects. For example, the appropriateness of actions can only
be gauged against country-specific circumstances. The conflict analysis fur-
ther reveals conflict parties, leading stakeholders, and developments on the
ground to which the security sector reform and actors are expected to adapt
(Schnabel and Born 2011, 6). Moreover, it outlines the structures of the se-
curity system in the country, i.e. the main state and non-state provider of
security which constitute central components of SSR according to the
OECD (2008, 22).

As a second step, the case study examines separately the police and the
military reform in the country since 2001 (section 4.2. and 4.3.). First, the
analysis reviews reform activities to give a topic-based overview. That in-
cludes the entry point of reform, key plans and measures, actors, and devel-
opments. Then, the eight evaluation criteria appraise the particular reform
agenda, especially in view of external assistance. With this, main reform
achievements, failures, challenges, and options, hence lessons learned from
the engagement are concluded.

The study does not list in detail each and every activity of the military
and police reform in the country as it should provide a condensed assessment
of the overall process.”? The main focus will be laid on thematically structur-
ing the advisory efforts which facilitates the application of the evaluation cri-
teria. For this purpose, the categories for reconstruction are graded by a

> Such a detailed overview including the broad historical context has already been com-

piled in the publications of Giustozzi and Isaqzadeh (2013) concerning the police, and
Giustozzi (2015) for the army of Afghanistan.
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model the KIW uses in its ex post evaluation reports (e.g. in KEW 2015). The
KfW applies a six-point rating scale to the projects ranging from “very good”
results (level 1) to no impact of or a deteriorated situation caused by the pro-
ject (level 6). For “sustainability”, however, the bank introduces a four-point
scale ranging from “very good” to “inadequate sustainability” (KW 2015,
7). This rating system presents a rather qualitative assessment as it employs a
nominal scale without clear benchmarks. On the plus side, it provides a use-
ful rating tool in order to assess the reform agenda and its outcomes. The
KfW (2017) insufficiently explains the application of a separate scale for sus-
tainability.”® The special scale complicates the comparison of results and cal-
culating an average score for a reform. The KfW does not adjust the different
scales in this calculation, but accepts the different weight for the four-point
sustainability scale. Despite this complication, the paper follows the KfW’s
approach for the sake of comparability to its assessments and the limited
scope to develop a diverging rating scheme. On the positive side, the scale-
based system enables a graphical presentation of the ratings, thus facilitating
the comparison of results — with the limitation of the four-point scale to be
included in the figure. In order to give an overview of the rating scale applied
to the reform process, table 2 summarises the Kf\Ws evaluation scale.

Rating | Rating Description Four-Point Scale for Sustainability
Level | Very good result that Very good sustainability: The developmental
1 clearly exceeds expecta- | efficacy of the project (positive to date) is
tions very likely to continue undiminished or even
increase.
Level | Good result fully in line | Good sustainability: The developmental effi-
2 with expectations and cacy of the project (positive to date) is very
without any significant likely to decline only minimally but remain
shortcomings positive overall. (This is what can normally
be expected).
Level | Satisfactory result — pro- | Satisfactory sustainability: The developmen-
3 ject falls short of expecta- | tal efficacy of the project (positive to date) is
tions but the positive re- | very likely to decline significantly but remain
sults dominate positive overall. This rating is also assigned if
the sustainability of a project is considered
inadequate up to the time of the ex post

# The KfW states: ,,For the criterion of sustainability we only use a four-point scale, which

mainly reflects the anticipated future trend (albeit with a certain degree of uncertainty).
A score of 4 indicates ‘insufficient sustainability”” (KfW 2017). This description, how-
ever, does not provide an explanation for abandoning the six-point rating for sustaina-
bility.
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evaluation but is very likely to evolve posi-
tively so that the project will ultimately
achieve positive developmental efficacy.

Level | Unsatisfactory result — Inadequate sustainability: The developmen-
4 significantly below expec- | tal efficacy of the project is inadequate up to
tations with negative re- | the time of the ex post evaluation and is very
sults dominating despite | unlikely to improve. This rating is also as-
discernible positive re- signed if the sustainability that has been pos-
sults itively evaluated to date is very likely to dete-

riorate severely and no longer meet the level
3 criteria.

Level | Clearly inadequate result

5 — despite some positive
partial results, the nega-
tive results clearly domi-
nate

Level | The project has no im-
6 pact or the situation has
actually deteriorated

Table 2: Rating Levels for Project Evaluation (Source: Adaption based on KfW 2015,
7)

In a third step, these assessments are merged for estimating their impact on
the overarching state-building venture in Afghanistan (section 4.4). Having
said that, there is no “end state” of statehood to measure a state’s develop-
ment against as all states are subject to constant change (Sisk 2010, 58). State
performance research is incorporated to assess the functionality of state insti-
tutions, for example by the Bertelsmann Transformation Index (Bertelsmann
Stiftung 2016). Such data adds to the overall assessment of state-building
activities in a country. Still, it is necessary to clarify the key dimensions for
impact assessment. Sisk (2013, 53) suggests four categories: autonomy, au-
thority, legitimacy and capacity. Autonomy describes the freedom from for-
eign control or narrow partisan interests. Authority means the sole and right-
ful use of coercive power. Legitimacy in the sense of Jellinek** refers to the
internal and external perception of the right to rule. The concept of capacity
captures the state’s ability to plan and provide certain services to its citizens
— e.g. security and justice (ibid.). The World Bank (2012, 26) presents a
similar set of dimensions in its tool-kit for state-building guidance. In con-
trast to Sisk, however, the autonomy dimension is not separately listed. It is

2 See section 2.1.1.
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implicitly covered by the other three categories, particularly by state authority
as it demands autonomy for making and implementing decisions on its
own.” Therefore, the impact of SSR — with regard to military and police
reform efforts — on state-building is gauged by appraising the three dimen-
sions authority, legitimacy and capacity as suggested by the World Bank
(2012, 26). Subsequently, the results of the case study and the methodolog-
ical approach are discussed, reflected and concluded in the final chapter.

By this means, the analysis is of interest for stakeholders concerned, de-
velopment workers and researchers, and even for the training personnel on
the ground (OECD 2008, 25-26). Moreover, the study informs about the
long-term nature of SSR, its limitations, and contemporary challenges to
both political decision makers and the public. Analysing the foreign engage-
ment in SSR in Afghanistan also enhances transparency and accountability
in the donor countries. Eventually, the research approach and the answers
presented aim to guide future investigations and international engagement.

»  Sisk (2013, 46) underscores that the aspects are oftentimes interconnected and some-

times even mutually reinforcing. He gives the example that the ability to govern in terms
of authority is at times contingent on the consent of the ruled as an expression of legit-
imacy.
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4. Case Study Afghanistan

The case study starts with the conflict portrait in section 4.1 including state-
building policies. In a next step, the building-approaches are unravelled and
graded in section 4.2 for the police, in 4.3 for the military. Section 4.4 merges
the SSR results regarding the over-arching state-building project and con-
cludes lessons learned. The final chapter 5 summarises the main results of the
thesis and outlines its implications for research and state-building.

4.1. Conflict Portrait and State-Building Approach

The following conflict study examines the main context in Afghanistan to
derive a common understanding of major security threats to which a security
sector reforms is directed at. However, this portrait does not strive for com-
pleteness due to the limited scope of this paper in contrast to the vast extent
of the conflict.?® Additionally, it needs to be pointed out that the paper does
not aim to provide a solution for the conflict, but to reveal some of its driving
causes that affect SSR and state-building.

The roots of conflict can be traced back in time even before the founda-
tion of the Afghan state itself. Nevertheless, this paper concentrates on the
developments since 2001, as this year constitutes the beginning of the current
conflict and subsequent international state-building efforts. The analysis still
requires referring to certain episodes before this date in order to understand
some contemporary challenges to SSR.

The Taliban ruled over the majority of the country since 1996, proclaim-
ing the Islamic Emirate of Afghanistan. The Northern areas have been con-
trolled by the so called Northern Alliance formed by former Defence Minis-
ter Ahmad Shah Massoud, the Uzbek warlord Abdul Rashid Dostum and

% For a comprehensive overview of the conflict history in Afghanistan, please refer to the

writings of Tamim Ansary (2012) and Stephen Tanner (2012).
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other leaders of many former anti-Soviet groups (Ansary 2012, 243). Nota-
bly, certain ethnic groups dominated the warring blocs. On the one side the
predominantly Pashtun Taliban, on the other side the Northern Alliance
consisting largely of Tajik, Uzbek and Hazara people. This internal war about
ruling power raged in the country, though Pakistan and Saudi Arabia recog-
nised the Taliban as the new government of the country (Schetter 2009).
Pakistan is still considered as one of the main supporter of the Afghan Tali-
ban which points at one international driver of the conflict (Ruttig 2015).
Even the USA were interested in the Taliban at first. It was hoped that the
fundamentalist but not perceived as anti-western regime would bring stabili-
zation, disarm militias and former Mujahedeen forces, and contain Iran
(Kriger 2014, 13-14). The U.S. government distanced itself politically from
the Taliban regime in 1996, though this cannot be equated to active steps
against them (Schetter 2009, 83). After the attacks on 11 September 2001,
the Taliban refused to extradite the suspected mastermind of the attacks, al-
Qaida leader Osama bin Laden, to the USA. They demanded evidence of his
direct involvement, which the USA did not publicly offer (Kriiger 2014, 39).
As a reaction, the USA opened their “War against Terrorism” on 7 October
2001 with air strikes under the “Operation Enduring Freedom” (OEF).
Meanwhile, the almost depleted Northern Alliance repulsed the Taliban on
the ground. Within three months, the Taliban relinquished power and re-
treated to their last strongholds in the Pashtun tribal areas in the border re-
gion to Pakistan (Schetter 2009, 86). The Northern Alliance moved into Ka-
bul and, according to Ansary (2012, 262), the people thought, the war was
over.

At the same time, the international community already started at re-or-
ganizing government structures in Afghanistan for the future. While the orig-
inal objectives following the 9/11 attacks have been to destroy al-Qaeda and
overthrow the Taliban regime, the targets broadened after this first phase of
military success (Grenier 2015, 8). On 5 December 2001, the Bonn Agree-
ment was reached which laid the foundations of state-building and govern-
ment reconstruction in Afghanistan. The conference’s outcome was a four-
phase plan that should establish key government structures within a mid-
term period. In the first phase, a six-month interim government administered
the country charged with organising a loya jirga, an assembly of all Afghan
tribes. This grand assembly had the task to establish a transitional govern-
ment and elect its leader to complete the second phase. The third phase fore-
saw a two-year transition period that should be dedicated to draft a new Af-
ghan constitution. The fourth and last phase would then be completed with
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presidential and parliamentary election, thus the unfolding of Afghanistan
into a parliamentary democracy (Ansary 2012, 267-268).

The plan was immediately turned into reality by appointing Hamid Kar-
zai as provisional president. In order to establish a secure environment for
the interim government, ISAF was created with an original size of up to 5000
forces. In 2002, Hamid Karzai was confirmed transitional president by an
emergency loya jirga. By 2004, the constitutional loya jirga passed the new
constitution based on a compromise of Islamic and democratic values. This
includes, among others, the legal equality of women and men. In the same
year, Hamid Karzai won the first presidential elections with 55.5 percent of
all votes. In the following year on 18 September, parliamentary elections were
held. They marked the end of the Bonn Agreement and were a full success
on paper (Schetter 2009, 88-89).

However, there are flaws of the Bonn Agreement and its implementation
that turned into drivers of conflict. The 2001 Bonn Conference did not in-
vite Pashtuns of the rural south and southeast, although they constitute a
considerable segment of Afghanistan’s population.” It was feared that the
Taliban, who had arisen from them, could revert to power incognito (Ansary
2012, 267-268). By excluding a significant part of the population from the
negotiation table, the Agreement forfeited some legitimacy among those peo-
ple.”® Furthermore, the process reflects the fragmentation between the
wealthy, more progressive urban areas of the north and the impoverished,
more traditional rural tribal south (ibid.). It is also one reason for the polari-
zation of the people in view of introducing human rights, democracy or the
empowerment of women. According to Schetter (2009, 98), such changes
were perceived as anti-Islamic and challenging the traditional order by large
parts of the rural population.

Concerning the state structure, the Bonn Agreement established a cen-
tralized administration while disregarding the disparities between Afghan
state bureaucracy and decentralized tribal governance (Ansary 2012, 269).
Therefore, the introduction of such bureaucracy marked the institutionalisa-
tion of conflict lines in Afghanistan: between modernizing interests and sub-
national, patrimonial ones (Zimmerman 2015, 17). Despite the efforts to
support the transitional government under Hamid Karzai, it remained weak
and could hardly govern beyond Kabul, let alone in the distant rural areas.
This resulted in a lack of territorial control, thus insufficient capacity to raise
taxes or provide security (Schetter 2009, 90). Some observers like Ottowski

7 With approximately 12.5 million people, the Pashtuns constitute the largest ethnic

group in Afghanistan (Kriiger 2014, 305).
»  Even though Hamid Karzai is a Pasthun (Ansary 2012, 270).
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(2014, 2-3) even argue that the Afghan government would not have survived
a month without foreign support.

Looking closer at the achievements of each phase of the Bonn Agree-
ment, the image of success receives further stains. The constitutional jirga
was accused to consist of warlords and criminals (Ansary 2012, 273). The
elections in this phase, but also the subsequent 2009 presidential elections
are said to be rigged by widespread and systematic fraud (Zimmerman 2015,
20, Schetter 2009, 89).% The recruitment processes of the new government
were characterized by patronage, nepotism, dominated by warlord-interests
and personal networks — delegitimizing the government in the eyes of large
parts of the population (Schetter 2009, 90).

The international coalition, on the other side, sharply increased its clout
over time. Still, ISAF and the OEF remained two separate missions with spe-
cific operational goals — although their objectives are overlapping in some
areas. The OEF focuses on counter-terrorism, while ISAF concentrates on
the establishment of security by international presence and advisory pro-
grammes (ibid., 93). The OEF was based on a “coalition of the willing” un-
der U.S. command. ISAF, on the other hand, was conducted on a multilat-
eral basis — whereas the state-building approach was based on the “lead
nation” concept. The December 2002 conference in Bonn established a five-
pillar program to Afghanistan’s reconstruction. According to this, Germany
presided over the remodelling of the Afghan National Police (ANP), the U.S.
over the Afghan National Army (ANA), the UK over counter-narcotics, Italy
over the judicial reform, and Japan over DDR of former combatants (Porter
2015, 185).

The plan also anticipates the expansion of international engagement in
Afghanistan. Mandated by the UN Security Council in October 2003
(UNSCR 1510), ISAF expanded its original operational area beyond Kabul
(ibid., 186). Until October 2006, the mission stretched out over Afghani-
stan’s full territory accompanied by an increase of foreign forces in the coun-
try (Kriiger 2014, 49-50). Gradually, it became one of the largest and most
complex advisory missions in history with tens of countries and numerous
international organisations involved (Giustozzi and Kalinovsky 2016, 237).
From 2009 to 2010, the number of international forces deployed in Afghan-
istan exceeded 100.000 and climbed up to almost 140.000 until 2012 (Rut-

»  The 2004 presidential elections are considered as a successful exception due to the high

voter turnout, especially the participation of women. Still, the results and success of the
elections are questionable in view of the high illiteracy rate in the country as well as
limited campaigning of the candidates (Ansary 2012, 274-275).
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tig 2016, 118, Kriiger 2014, 157). Despite this high number, the involve-
ment of almost 50 countries, plus diverging military cultures, hampered co-
ordinated and consistent state-building (Hammes 2015, 279-280).

Though the international footprint in Afghanistan became heavier, rad-
ical forces recuperated. The border region to Pakistan served as a safe haven
for the Taliban, where they regained strength, recruited and trained new
members. This hardly passable territory is termed “Talibanistan” — a name
reflecting the absence of both the Pakistani and Afghani state in these tribal
areas (Hirschmann 2016, 105). The Pakistani support of the Taliban under-
mines effective cooperation between the states in addition to the already
strained bilateral relations. A hot-button issue remains that Afghanistan does
not recognise the Durand Line of 1893, the Afghan-Pakistan border, which
is purposely parting the Pashtun tribal areas (Schetter 2009, 95). Further-
more, due to the Cashmere conflict, Pakistan is highly interested in prevent-
ing a pro-Indian orientation of the Afghan government, which is said to be
one reason for their support of the Afghan Taliban (Ruttig 2015). Hirsch-
mann (2016, 138) even states, there is no solution to the intra-Afghanistan
conflict without managing the regional challenge of Pakistan.

Already in 2003, security started declining when the recovered Taliban
went on the offensive. (Hammes 2015, 282). While they were outnumbered
and outgunned by international forces, the Taliban enjoy the strategic ad-
vantage of local knowledge and the population’s support. Hence, they are
able to ambush, hide among and recruit from the locals (Kriiger 2014, 59).
Since the outbreak of war, the Taliban diversified beyond ethnic and social
affiliations. They became a melting pot for those who are dissatisfied with
the situation, especially for those against the “Western invaders”. Incidents
like the November 2008 bombing of the Wech Baghtu wedding party or
American forces burning the Quran in February 2012 are just two examples
of international misconduct that fuelled the Taliban’s popularity and resent-
ment against external forces (Ansary 2012, 331, Schetter 2009, 94-95). The
burning of poppy fields for the sake of combating Afghanistan’s drug econ-
omy means the loss of livelihood and lucrative revenues for the farmers. Sig-
nalled by high illiteracy rates” in the country, many peasants lack economic

The BTT 2016 reports a total literacy rate of 31.7 percent in Afghanistan (17.6 percent
for females and 45.5 percent for males). This rate is even higher in rural areas
(Bertelsmann Stiftung 2016, 13, 20).

43

am 15.012026, 22:10:01. © Inhatt.
tersagt, ‘mit, f0r oder in Ki-Syster



https://doi.org/10.5771/9783828870802

alternatives to the opium business. Anti-drug campaigns thus cause resent-
ment that fuels the support for insurgent forces if they are not complemented
by economic and educational support (Schetter 2009, 97-98).%!

The killing of al-Qaida leader Osama bin Laden in 2011 was perceived
a major victory in Western countries, especially in the United States. It also
prompted the questioning of continued intervention and even calling for
abandoning the mission (Grenier 2015, 60). Not even two months after bin
Laden’s death, U.S. President Barack Obama announced a drawback of U.S.
forces in Afghanistan. However, the withdrawal of all combat forces until the
end of 2014 had already been declared on 20 November 2010 (U.S. GAO
2013, 5). Despite that, Osama bin Laden’s killing cannot be equated with an
end of violence. Quite the contrary, his death sparked off a series of attacks
demonstrating the insurgents’ operational strength against the impression of
their defeat (Ansary 2012, 330).

Next to the Taliban, there are other organisations willing to resort to
violence, for example the Haqqani network and the IS-K. Still, the Taliban
remain the most deadly network accounting for 43 percent of civilian casu-
alties in 2016 according to UNAMA (2017, 7).%* In 2015, the Taliban suc-
ceeded to conquer 23 of the 407 Afghan districts (Ruttig 2016, 117). By May
2017, 45 districts have been under control or influence by the insurgents —
some more 119 districts are considered as contested areas where the actual
situation was unclear (SIGAR 2017, 88). In their controlled districts, the
Taliban have established their own administration including a shadow gov-
ernment, courts and a taxation system (Ruttig 2016, 118, Ansary 2012, 320).
These developments do not only indicate a loss of government authority, but
also that the war cannot be considered as ended but reigniting.

The rising number of casualties and the advance of insurgent and violent
forces could not be prevented by the National Unity Government (NUG)
under President Ashraf Ghani. Quite the opposite, the 2014 presidential
elections have brought new turmoil in the country as they have been marked
by mutual fraud allegations between the camps of Ghani and Abdullah (In-
ternational Crisis Group 2017a, 5). The U.S. brokered a power sharing
agreement between the opponents, but it entailed unclear competencies be-

tween the role of President Ashraf Ghani and the Chief Executive Abdullah

3t The combat of Afghanistan’s drug economy is complicated by the fact that not only the

Taliban, but also government officials are involved in the opium business (Schetter
2009, 97).

The report also notes an increasing impact of IS-K that accounted for 5 percent of all
civilian casualties (899 out of 11418) in 2016, in contrast to 82 civilian casualties (out
0f 11034) in 2015. This sharp increase demonstrates its stronger foothold in the country
and tactical relevance for international actions.
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Abdullah causing ongoing tensions (Mattox 2015, 301). The NUG tries to
revive the dialogue with the Taliban, but they refuse to negotiate with the
“puppet government” of the West (Ruttig 2015). After their initial defeat,
the Taliban sought for talks, but the USA turned down the request (Kriiger
2014, 103). Renewed negotiations in 2010 failed by 2012, which was blamed
on the misconduct of the Karzai administration. Due to a breach of confi-
dentiality in 2015, the secret leaked that Taliban founder Muhammad Omar
had died in 2013. The Taliban abandoned the negotiation table and have
refused to return ever since (Ruttig 2015). In June 2017, President Ghani
called for further peace talks. Again, the Taliban declined as they viewed it as
a call to surrender (SIGAR 2017, 141).

On another front, the NUG has been more successful. In September
2016, it finalized a peace agreement with the Hezb-e Islami led by Gulbud-
din Hekmatyar (ibid.). In former times, during the Soviet-Afghan War, the
party fought against Soviet troops. Hekmatyar went into exile in Iran during
the Taliban rule. Later, he strongly opposed the Karzai administration. He
was perceived a permanent threat to ISAF and was put on the UN’s terrorists
list, while he maintained communication with the Afghan government
(Kriiger 2014, 112-113). The peace deal allowed Hekmatyar to return to
Afghanistan and give a public speech in April 2017 as it also lifted the UN
sanctions against him. This seems to be a Janus-faced decision: On the one
hand, Hekmatyar called on the Taliban and other insurgents to lay down
arms, which might open a new chance for peace. On the other hand, the
peace contract was harshly criticized to create a culture of impunity and for-
get about Hekmatyar’s victims. Additionally, the agreement included a list
of 3.500 Hezb-e Islami members to join the Afghan security forces (SIGAR
2017, 141). The consequences of this decision remain to be seen, though one
must be aware that Hekmatyar fought against the government and the “for-
eign crusaders” in the past (Schetter 2009, 94). Thus, the agreement bears
the risk of great instability. The party’s loyalty to the Afghan government and
their willingness to cooperate with foreign advisors has yet to be proven
which in particular applies to the prospective security forces.

In the run-up to ISAF’s termination, the international alliance started to
transfer the responsibility of security to the Afghans in some provinces in
March 2011 and entered into the last phase of transition in June 2013
(Kriiger 2014, 83). Though the Afghan government holds the full adminis-
trative responsibility, the Taliban-governed districts demonstrate that it is
still far from having full authority. The Afghan government remains chal-
lenged by around 20 insurgent and terrorist networks in the country accord-
ing to the U.S. Department of Defense (DOD 2017, 1). The completion of
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ISAF did not mean the “end of war” and the Resolute Support mission
staffed with around 13.000 forces proved its inability to stop the deteriora-
tion of security (Ruttig 2016, 118, Otlowski 2014, 2). As a result, the U.S.
re-assessed the situation and demanded to send more NATO forces to Af-
ghanistan. On 29 June 2017, U.S. Defence Minister Jim Mattis admitted at
a press conference after a meeting of NATO defence ministers:

"Looking back on it, it's pretty much a consensus that we may have
pulled our troops out too rapidly, reduced the numbers a little too rap-
idly." (Stewart and Emmott 2017)

What Ruttig (2016, 118) calls a “retreat from the withdrawal” was then of-
ficially settled by the NATO defence ministers. Nevertheless, the planned
increase of around 4.000 additional forces in Afghanistan stays behind the
peak of more than 130.000 international troops — a number unable to end
violence (Holland and Walcott 2017). In view of our research question, the
following chapters reconstruct and assess the state-building efforts asking for
the impact of SSR, which resulted in the statement of U.S. Defence Minister
Jim Mattis and the deterioration of the security situation in the country.

For a better overview of the points considered in this conflict portrait,
the following graphic (figure 1) sums up the roots of insecurity and conflict
in Afghanistan that need to be considered for evaluation.”” At the same time,
cach category provides a starting point for further research on the social, po-
litical, regional, and international aspects of conflict.

3 Please note that some factors have to be left out due to heuristic purposes.
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effective governance
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* ungoverned border areas a safe haven

International
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* huge number of actors involved

Figure 1: Security Risks in Afghanistan (Source: own figure)
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4.2. The Afghan Police

In order to facilitate the evaluation of police reconstruction, the analysis is
divided into three parts: First, the study examines the beginnings of police
reform and their impact on the longer-term process (4.2.1). Secondly, the
transition process is reviewed in combination with implications of the first
part (4.2.2). In a third step, these findings are merged, supplemented and
graded under the evaluation categories (4.2.3).

4.2.1.The Police Reform Agenda Starting from Scratch

As the entry point for the study on the reconstruction of the Afghan police
serves its condition after the defeat of the Taliban. Under the Taliban, the
police almost completely disintegrated as an institution. Instead, the Taliban
executed their own basic system of policing that ignored bureaucratic rules
and criminal procedure codes. The application of sharia law and draconian
punishments had a deterrent effect resulting in a very low crime rate.* When
the international community arrived to rebuild Afghanistan’s institutions, it
was a new year zero as there was no formal training procedure in place, almost
no equipment and very few pre-Taliban policemen returning to duty. Hence,
re-creating the police system from scratch was the starting point for engage-
ment (Giustozzi and Isaqzadeh 2013, 34-37).

On the international side, the reconstruction of the police gained mo-
mentum at the Tokyo Conference in January 2002, when Germany assumed
the lead nation role for rebuilding the Afghan National Police and subse-
quently organised a donor’s conference in Berlin for the following month
(Hammes 2015, 292). The original objective the donors agreed on was “to
establish a multi-ethnic, sustainable, and countrywide 62,000-member pro-
fessional police service that is fully committed to the rule of law” (U.S. GAO
2005, 8) without specifying any deadline. Germany’s plan concentrated on
the training of senior police and non-commissioned officers (NCOs) at the
Kabul Police Academy. The German Police Project Office (GPPO) was es-
tablished in 2002 tasked to conduct the advising in form of a 3-year course
for senior police officers and a 1-year course for NCOs (Giustozzi and Kali-
novsky 2016, 247, Hammes 2015, 292). Next to the German key role, ISAF
established some small-scale Provincial Reconstruction Teams (PRTs) of dif-
ferent nationality to advise the police in their respected area, but their impact
on the overall police reform was rather limited (Murray 2007, 111).

3 As far as one can judge from reports (e.g. by Giustozzi and Isaqzadeh 2013, 34-37)
without the existence of a statistical office under the Taliban.
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Meanwhile, the Afghans had already started filling the power vacuum
resulting from the removal of the Taliban. While ISAF initially focused on
the support of the transitional government in Kabul, the Northern Alliance
faction leaders and other local warlords assumed control over provincial and
district administration including the police. They filled the police posts with
militia fighters with little or no police training or experience who gained the
reputation of “robbers” among the population (Wilder 2007, 2-3). For the
foreign advisors, these untrained combatants posed a challenge to build an
effective, law-abiding police force obliged to serve their citizens and central
government instead of factional affiliations. Further exacerbating the situa-
tion, the governmental institutions in charge, especially the Ministry of In-
terior (MOI) had also been apportioned to factional leaders (Hammes 2015,
291). As pointed out in section 2, this indicates the need for a whole-of-
government-approach to state-building.

Yet the international approach to police reform was hardly intercon-
nected. In 2003, the United States kicked in the Afghan police reconstruc-
tion and quickly surpassed the German contribution. Despite Germany be-
ing the lead nation, the United States had already outspent it by far in the
early years of the project. Between 2002 and 2006, Germany contributed
approximately $80 million to the mission, whereas the United States ex-
ceeded the $2-billion mark of spending for the ANP in the same period (Wil-
der 2007, 19). While there is quite a difference in the economic resources of
Germany and the United States, the disparity of financial grants indicates a
demise of the lead nation concept for police reform in Afghanistan (Giustozzi
and Kalinovsky 2016, 241).

From an U.S. point of view, the German efforts to police reform were
moving too slowly and neglecting the vast majority of the police: the patrol-
men. Concerned about the upcoming 2004 presidential elections, the United
States established a “train the trainers”-programme to enhance the police’s
capabilities. Before the elections, more than 20,000 police went through the
training that was overseen by the U.S. Department of State’s (DOS) Bureau
of International Narcotics and Law Enforcement. The schedule consisted of
an 8-week basic training course for new recruits or a 2-week course for vet-
eran police. In addition, highway and border police underwent two more
weeks of specialized training. For illiterate recruits, a shorter 4-week pro-
gramme was designed. By 2005, Germany and the U.S. had trained more
than 35.000 policemen and expected to achieve the goal of 62.000 by the
end of the year (U.S. GAO 2005, 19-20).

However, the mere number of trained police deceives about inherent dif-
ficulties. The policing mission was fragmented into two separately running
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major programmes of the U.S. and Germany (in addition to several small-
scale training activities of other countries) that were neither coordinated nor
interlocked. The clash of the disparate visions of the ANP’s role compounded
this problem and was even of diplomatic friction (Murray 2011, 48-49). The
Germans advocated a civilian law and order police force, while the United
States favoured a paramilitary counter-insurgency role due to the precarious
security situation (Hammes 2015, 300). The United States were internally
divided on the issue, but the paramilitary vision prevailed, when the police
training supervision shifted from the DOS to the Department of Defense
(DOD) in 2005 (Murray 2011, 49). On the execution side, the militariza-
tion of the U.S. programme is underscored by the fact that the Combined
Security Transition Command-Afghanistan (CSTC-A) assumed responsibil-
ity that also coordinated the U.S. efforts to re-model the Afghan army.* In
contrast, when the European Union (EU) succeeded Germany’s lead role of
training and mentoring for senior police in 2007 with its European Union
Police Mission (EUPOL), the civilian approach overruled internal disagree-
ments in the EU. The parallel processes of police reform resulted in discord-
ant training efforts and even overt bickering (Giustozzi and Kalinovsky 2016,
248, 285-286). Moreover, when the DOD took lead for the U.S. mission, it
started training and advising senior police officials, compounding the coor-
dination and execution problems between the dual agendas (Hammes 2015,
294).

The re-organisation of U.S. responsibility to the DOD did not solve its
lack of human resources for conducting the training in Afghanistan. Already
the DOS contracted with DynCorp Aerospace Technology “to train and
equip the police, advise the Ministry of Interior, and provide infrastructure
assistance” (U.S. GAO 2005, 8). Private contractors in Afghanistan like Dyn-
Corp have repeatedly been criticized for their lack of knowledge concerning
the country and its people, their poor supervision and low quality of staff.
These points have also been issued against police or military advisors, but the
employment of private contractors remained particularly controversial (Giu-
stozzi and Kalinovsky 2016, 255-258).

Taking a closer look at the ANP training, even more concerns were
raised. First, concerning the quality of the programmes; second, about the
quality of the recruits; third, about the sustainability of the results. Regarding
the first point, the international parties were confronted with a system in
shambles after a rapid intervention without much time to prepare for future
governance. However, the programme designed for training the police was
stuffed into a very short timeframe compared to common police training

% See section 4.3 for more details.
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curricula, e.g. in the United States. The limited teaching time was in fact
even shorter considering that interpreters were usually required to translate
the subject matter (Hammes 2015, 278, 293). The problem was somehow
alleviated when the mission advanced over the years as education material
was translated into Dari and other Afghan languages. Yet the language barrier
between the majority of the trainers and their trainees remained given small
number of foreign Dari-speaking personnel coupled with very few English-
speaking (let alone literate) recruits.

This points to the relation between the first, the training programme,
and the second concern, the quality of the recruits. As mentioned above,
most policemen had not received any training before the international pro-
gramme. Even worse, many had never seen a classroom before (Giustozzi and
Kalinovsky 2016, 283). Although the aim was to establish an ethnically bal-
anced, professional police, the vetting of recruits was of minor importance.
Even in 2005, both the United States and Germany did not track the eth-
nicity of their trainees (U.S. GAO 2005, 21). Vetting in general was put in
second place. Although in principle, every recruit had to be vetted before
signing their contract, which required background checks and two individu-
als to vouch for the character of the prospective recruit, still in 2008, fewer
than 5 percent failed to pass the vetting. The absence of a national crime
database, the non-compliance of training centres to vetting procedures, the
interference of politicians and officials in the process and their recommenda-
tion of protégés contributed to such small rejection rates (Giustozzi and
Isaqzadeh 2013, 50). The little regard for who was being trained was already
well known when the DOD took over and best described by the words of
one provincial Chief of Police as “putting uniforms on thieves” (Wilder
2007, xi).

The effectiveness of the teaching method is questionable given the low
literacy rate among the population in general and the police in particular —a
problem that also concerns the military reform, as we will show. The U.S.
programme designed a shorter training for illiterate recruits, but exact num-
bers about the actual number of recruits undergoing the different courses are
not available as even the MOI denied for a long time the extent of the prob-
lem. In 2007, official statistics indicated a 30 percent-literacy level of the
police (Giustozzi and Isaqzadeh 2013, 74-75). A sample literacy testing of
the Afghan National Civil Order Police (ANCOP), the elite forces of the
police supposed to be all literate, revealed a literacy rate of 5.3 percent. The
total ANP literacy level was even estimated below that level by the SIGAR in
2011 (SIGAR 2011, 67-68). One reason for this below-average literacy rate
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was that men joined (due to low entrance requirements) who lacked eco-
nomic alternatives precisely because of their low level of education (Wilder
2007, 30-31).

Still, literacy training remained an issue of second order up to 2010.
Only since 2006, optional evening classes were established to provide literacy
training, but in 2009, it was admitted that they failed to improve the situa-
tion significantly (Giustozzi and Isaqzadeh 2013, 75). As the literacy of po-
lice (and military) officials is directly related to their training prospects and,
beyond that, to administrative issues, illiteracy compromises the chance for
professionalization. Concerning the teaching of illiterate recruits, the stand-
ard PowerPoint-education by many trainers, especially private contractors,
proved inadequate. This was further compounded by the fact that the mate-
rial was often “cut and pasted” from previous deployments as in Kosovo and
hardly adapted to the Afghan context (Giustozzi and Kalinovsky 2016, 263).

In 2009, the multi-national mission experienced a major re-structuring
process, when the NATO Training Mission-Afghanistan (NTM-A) was es-
tablished as part of ISAF tasked with police and military training. CSTC-A
remained separate within the mission, while its commander dual-hatted the
NTM-A. While the NTM-A strengthened the coalition and its coordination,
it also added further complexity to its organisation (Hammes 2015, 296-
297). Additionally, EUPOL ran its own training parallel to the NATO op-
eration. Concerning the literacy programme, NTM-A established obligatory
courses aiming to achieve 100 percent literacy at third grade level in the
ANDSF by 2014 (SIGAR 2011, 67). Yet, it remains unclear whether the
goal was achieved until today as the capabilities to track progress have been
reduced resulting from the decrease of staff after ISAF’s termination
(Katzman and Thomas 2017, 33). A sample testing of ANP patrolmen car-
ried out by the United Nations Educational, Scientific and Cultural Organ-
ization (UNESCO) Kabul indicates that the target was not met. The survey
published in September 2016 revealed that “46% of the police patrol popu-
lation cannot read, 32% cannot write, and 18% cannot solve numeracy prob-
lems” (UNESCO 2016, 25).

Concerning the third caveat, the sustainability of training results, the in-
ternational advisors were confronted with a decline of training achievements
already in the carly years of the mission. For example, the 2005 GAO report
notes that trained policemen had been returning to their duty stations where
they were faced an unchanged environment of poorly trained colleagues loyal
to local militias and their ethnicities. Surrendered to these structures, the
trainees could not apply their newly gained skills, but resorted to old habits
(U.S. GAO 2005, 22). In 2007, the recognition of the problem was answered
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by a major turnover of the U.S. approach launching the Focus District De-
velopment (FDD) plan. The FDD replaced previous programmes and was
designed to eradicate the issue of defective home structures. For this purpose,
all officers were withdrawn for two months from a district, trained and then
redeployed under supervision of a police mentoring team. In their time of
absence, ANCOP units, regarded as the most professional part of the police,
temporarily executed the trainees’ tasks. In theory, running through the pro-
gramme provided professionalism to the whole district and the post-training
on-the-job mentoring ensured that the knowledge gained was put into prac-
tice (Giustozzi and Kalinovsky 2016, 255). In contrast to previous U.S. pro-
grammes, where post-training mentoring was largely missing, FDD was a
major improvement. Optimism about the new programme was expressed,
but FDD came with a number of flaws (Hammes 2015, 292-294). It re-
quired per unit of 100 to 120 policemen twelve to eighteen trainers, thus it
was very manpower intensive while such human resources were missing (Giu-
stozzi and Isaqzadeh 2013, 50). Although with CSTC-A, and later NTM-A,
the number of advisory personnel grew dramatically, the required numbers
could not be achieved. In June 2008, less than 40 percent of the personnel
required for the mentoring units was staffed. By January 2009, the mentoring
teams could only cover quarter of the units envisaged (Giustozzi and Kali-
novsky 2016, 256). That was particularly problematic as training results
started decaying as soon as mentoring teams left.

Apart from that, the training duration of eight weeks was appraised too
short to leave a mark on the recruits. In the run-up to the 2009-elections, the
training time was scaled down to three weeks in order to cover as many dis-
tricts as possible. This was criticized as overemphasising quantity and imme-
diate results instead of striving for quality and sustainability. Before NTM-A
took over in 2009, the training courses were regularly passing all trainees.
Attendance was not even compulsory and reports state that many trainees
only came to the first and last day of the course, which sheds a bad light on
claimed successes. As a countermeasure, NTM-A tightened the training
standards resulting in a 67 percent dropout rate among recruits in early 2010.
Despite the enhanced basic training, even the 5 percent of trainees who failed
the firearms tests were issued a weapon and sent to duty — disregarding their
questionable eligibility in order to fill personnel targets. The FDD approach
was abandoned in 2011 and replaced by an overhauled approach of basic
training. Part of this was the innovative “Patrolmen Basic Program of In-
struction” of March 2011, which was approved by both NTM-A and
EUPOL, thus enhancing cross-mission coherence (Giustozzi and Isaqzadeh
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2013, 50-51). Yet this joint approach was the only major cooperation be-
tween the separate NTM-A and EUPOL missions in police building.

The matter of sustainability of training results was and still is — as we
anticipate issues of the next sections — highly affected by the attrition rate of
the forces. Although attrition is a multicausal phenomenon, it hampers the
future prospects of a force in matters of sustainability and professionalism.
Just as other challenges, the high attrition rate of the ANP was recognised at
an early stage, but could not be resolved until today. Reportedly, the ANP
even suffers a higher desertion rate of about 2 percent a month than the Af-
ghan army (Katzman and Thomas 2017, 35). The attrition rates differ be-
tween the districts and are much higher in provinces, where the insurgency
is strong. In Helmand, a province called a Taliban stronghold, the overall
attrition rate was 57 percent in 2008 to 2009. The rate is comprised of 12
percent resulting from casualties and 45 percent due to desertion or dismissal,
often related to drug abuse (Giustozzi and Isaqzadeh 2013, 74). High attri-
tion rates are compensated by positive recruitment rates. In this regard, it has
to be kept in mind that new policemen need to be trained before deployment.
Additionally, experiences and abilities of the leaving officers are lost to the
force. This results in a disproportionally young and inexperienced police
struggling with retaining their size and skills (DOD 2017, 71, 77).

In November 2009, a rise in police salaries to $260 per month in high
combat areas stimulated an increase in recruitment and retention. In the pre-
ceding years, basic police pay was steadily increased from $16 per month in
2003 to $176 in 2010. In rural areas, the higher pay was enough to provide
for a family in 2010. This does not apply to urban areas such as Kabul, where
a lower middle class family needed approximately $600 a month. Eventually,
the wage increase could only pause, not cease the high attrition rate. Further-
more, there was no evidence that higher salaries affected the level of corrup-
tion, which remains a great obstacle (Giustozzi and Isaqzadeh 2013, 73-74).

4.2.2.The Police under Transition to Full Responsibility

To stabilize the country for transition, it was necessary to establish a func-
tional police system throughout Afghanistan. Remote areas have proven hard
to reach leading to the creation of another pillar in the policing system: the
Afghan Local Police (ALP). The idea was to enable local citizens to protect
their communities against insurgent attacks and even conduct counterinsur-
gency missions by firm supervision of the MOI (SIGAR 2017, 103). Despite
persistent reservations to support militias involved in felony crimes and hu-
man rights abuses, a series of programmes was tried since 2005 that finally

consolidated under the Afghan Local Police programme in 2010. Each ALP
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fighter is selected by village elders, vetted by Afghan Intelligence®, and
trained by U.S. Special Operations Forces in order to build a stand-alone
police force of up to 30,000 forces. In contrast to the ANP, the ALP is com-
pletely funded by the United States underlining its exceptional role in the
Afghan security system (Katzman and Thomas 2017, 36).” When Special
Forces lived among the ALP units, major improvements in professionalism
have been noted and the ALP programme provided better security than its
predecessors. As soon as the Special Forces left, the ALP units lacked sup-
porting institutions (for salaries, equipment, fuel, spare parts, etc.) and even
reverted to predatory practices (Hammes 2015, 298-299). ALP forces are
accused of corruption, assault, rape, murder and other crimes reported by
Human Rights Watch and the U.S. DOD (Katzman and Thomas 2017, 36).
Many ALP fighters have been recruited from partisan militias, which raised
concerns that they spur intertribal conflicts and might challenge the central
government as their loyalty remains questionable (Hammes 2015, 299).

Clashes and disputes between local security units and governmental
forces have been noted by the U.S. DOD, particularly, when the parties were
of different ethnicities. Yet even ANP forces are reportedly involved in local
factional or ethnic disputes as the police staff usually work in the communi-
ties they live in. Further compounding the problem, there are other local
security forces, for example so called arbokai, which are formed without au-
thorization and without supervision of any national institution. The tolera-
tion of informal security structures as well as their partial institutionalisation
in form of the ALP undermined cross-sectoral reform efforts. Especially the
DDR programme headed by Japan was partly reversed by arming instead of
disarming local forces (Katzman and Thomas 2017, 35-37).

With the transition in mind, capability assessments gained particular im-
portance. On the one hand, such assessments aim at ensuring transparency
and accountability towards donor institutions and the international public.
On the other hand, capability reports provide a useful tool to monitor, assess
and interpret reform efforts. Under ISAF there had been periodic capability
reviews. Once the international advisors left, so did the capacities for in-

depth assessments. In the words of U.S. SIGAR John Sopko:

% Foralong time, the Afghans relied on international intelligence. While their intelligence

capacities improved recently, intelligence analysis remains weak which questions the ef-
fectiveness of vetting ALP members (DOD 2017, 36).

7 The ANP is funded from different sources. A major source is the Law and Order Trust
Fund Afghanistan (LOTFA) administered by the UNDP that pays ANP salaries and
capacity building in the MOI until the Afghan government is able to completely fund
and administer them itself (SIGAR 2017, 79).
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“They [the RS advisers] simply do not have the presence to conduct such
assessments. This is a serious concern because SIGAR and other U.S.
oversight agencies have long questioned the reliability and accuracy of
ANDSF assessments, at a time when those assessments had far more

granularity than today.” (Sopko 2016, 5)

SIGAR Sopko’s quote confirms several problems concerning the assessments
of capabilities that refer to both the ANP and the ANA. First, the rating
definition changed over time hampering the comparability of results. The
GAO 2009 report presented that 18 ANP units were categorized as “fully
capable” to conduct missions on their own, 16 units as “capable with sup-
port” of international forces, 22 units as “partially capable” and 317 units
not capable of conducting primary missions (U.S. GAO 2009, 19). In April
2010, the rating system was completely replaced with the Commander’s Unit
Assessment Tool (CUAT), but the rating levels changed four times until Au-
gust 2011 (SIGAR 2014a, 6). A major change concerns the highest capability
rating. The requirements for achieving the highest rating shave been signifi-
cantly lowered by shifting from “independent”, meaning full capability to
plan and conduct missions, to “independent with advisors. The lowered
standard resulted in higher ratings for the police: 39 ANP units achieved the
top grade as of April 2012 (U.S. GAO 2012, 3-4). However, GAO highlights
that the assessment tool was designed to rate counterinsurgency performance
which omitted civil policing and other ANP responsibilities. Only by Febru-
ary 2012, these points have been included in the performance measure. Prior
assessments are thus unusable to determine the capabilities of the ANP in key
tasks of policing limiting insights and further questioning the appropriate-
ness of the rating tool (ibid., 4).

The decline in international monitoring capabilities is most visible as the
newest publicly available and detailed assessment of ANP (and ANA) capa-
bilities is drawn from the SIGAR’s 2014 report (SIGAR 2014a, 5). The re-
sults presented in figure 2 illustrate that the rating of ANP units differs sig-
nificantly. While the capacities vary over time, the last reported 64 ANP units
operating “independent with advisors” as of April to July 2013 even lag be-
hind the July to October 2012-level of 71 units receiving the highest rating.
A comparison between the results is further complicated by different number
of ANP units varying between 366 and 517 without any reason. The decreas-
ing monitoring capabilities are illustrated by the rising number of unassessed
units. During the January to April 2012 period, only 24 out of 366 units
were not assessed (around 6 percent). In the April to July 2013-period, more
than 77 percent of all units (401 out of 517) remained unrated — exceeding
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by far the number of surveyed units thus decreasing the overall explanatory
power and transparency of the results.

ANP Ratings 2012 to 2013

Apr-Jul 2013
Jan-Apr 2013
Oct 2012 - Jan 2013
Jul-Oct 2012
Apr-Jul 2012
Jan-Apr 2012

0 100 200 300 400 500 600
Jan-Apr  Apr-Jul  Jul-Oct 2(?1‘:; _ Jan-Apr Apr-Jul
2012 2012 2012 Jan 2013 2013 2013

. I“deiznv‘ii::rtsw“h 65 4 71 43 57 G4

M Effective with Advisors 168 130 101 86 80 43

W Effective with Partners 81 61 45 26 14 8

W Developing with partners 23 31 15 3 0 1

@ Established 5 6 3 2 1 0

0 Not assessed 24 131 301 347 363 401

Figure 2: ANP Ratings 2012-2013 (Source: own figure, data provided by SIGAR 2014a,
5)

Despite the questionable quality of the assessment, it was obvious that in
view of the scheduled end of the transition period and ISAF in 2014, there
was only a “narrow window of opportunity” to fully develop the ANP’s ca-
pabilities®® and ensure systematic oversight (SIGAR 2014a, 11). Yet the true
capabilities of the police have to be questioned as the rating system itself cre-
ated disincentives for the units to achieve top marks. As soon as units were
rated accordingly, mentors and resources have been withdrawn entirely. Sim-
ilarly, support for top rated ANA units was minimized and re-focused for
lower-rating units. This was repeatedly stressed a major reason for backslid-
ing in performance. Additionally, the rating system created incentives for
CSTC-A staff to embellish the results: It was a self-assessment and training

% This also applies to the ANA’s capacities as described in section 4.3.2 below.
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results were potentially related to the career of the advisors in charge (Giu-
stozzi and Isaqzadeh 2013, 53, 76). Therefore, during transition, security re-
sponsibility was transferred to ANP units of questionable capabilities while
oversight abilities were steadily decreasing. Current detailed capability assess-
ments are not available. As of July 2017, SIGAR only reported that force
readiness improved across all elements of the ANA and ANP (SIGAR 2017,
82).

Besides the opaque quality of the ANP, quantitative achievements too
remain questionable. The target end-strength for both the ANP and ANA
has been revised upwards several times, although original targets had proba-
bly not been reached. The current authorized target size for the ANP is
157,000 including all elements except the ALP. According to the DOD 2017
report, this target was not met as of April 2017 as the ANP counted 148,710
personnel (DOD 2017, 76-77). The “exact police force level has always been
quite a mystery” as Giustozzi and Isaqzadeh (2013, 74) point out. Estimates
concerning the number of police in service vary significantly. In 2007, the
personnel charts reported 75,400 policemen, whereas UNAMA estimated a
true number of 39,500. While the personnel charts in 2010 noted 122,000,
EUPOL’s estimates reported 85,000 serving ANP (Giustozzi and Isaqzadeh
2013, 74). Since December 2014, it has been increasingly tried to address
the problem by introducing the Afghanistan Human Resources Management
System (AHRIMS). As of May 2017, the MOI verified that 70 percent of its
personnel, which includes the ANP, are enrolled in AHRIMS - an increase
of 35 percent within a quarter. The enrolment of both the ANA and the
ANP in AHRIMS is scheduled to be completed by end of 2017. The incom-
plete registration of personnel nevertheless underlines the risk of “ghost” per-
sonnel. Therefore, the establishment of AHRIMS in addition to the Afghan
Personnel Pay System (APPS) increases transparency and tackles the risk of
not-existing staff on public payrolls (SIGAR 2017, 101-103). Yet the long-
standing uncertainty about the true number of policemen leaves marks on
the overall efficiency and effectiveness of training measures.

4.2.3.Assessing the Reconstruction of the Police

The preceding sections summarised the cornerstones, advancements and lim-
itations of the police advisory mission. In the following, these developments
feed into the indicator-based assessment framework (as presented in section
3.2) complemented by further information concerning each evaluation cri-
terion.

The first evaluation criterion concerns the relevance and appropriateness
of the police reconstruction efforts. The international coalition had to deal
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with the significant lack of education, factionalised affiliations and even crim-
inal behaviour of usually self-appointed police officers. The low literacy
among the ANP was addressed in a systematic matter only after seven years
of international intervention, though it was a root of inadequate logistical,
administrative and communicative abilities. While the time factor to estab-
lish a functional security system has to be considered, the neglect of lacking
basic skills limits the extent to which SSR was suited to the target group.
Particularly, illiterate trainees could hardly follow the simply recycled Pow-
erPoint-presentations from previous advisory missions (Giustozzi and Kali-
novsky 2016, 262-263).

Yet the changing reform approach indicates some adaptiveness to chang-
ing circumstances. Previous concepts were overthrown when proven to be
inefficient, e.g. the FDD approach. Nevertheless, many observers point out
that the agenda hardly balanced short- and long-term considerations, but fo-
cused on “‘quick fix’ solutions that prioritise the quantity of police over the
quality” (Wilder 2007, xi). Furthermore, there was significant friction within
the international community concerning the right approach to police reform
in Afghanistan, which also affected the coherence of efforts. The dual pro-
grammes divided over the paramilitary or civilian role of the police reflect a
missing consensus of security threats and needs of the Afghan state and citi-
zens. Consequently, the focus on counterinsurgency impeded sufficient anti-
crime and other policing capabilities of the ANT recognised by the U.S.
DOD (2017, 76). The overall advisory implementation can thus be assessed
at level 4 with unsatisfactory results significantly below expectations. For ex-
ample, the UNESCO (2016, 25) observed improvements of police literacy,
albeit remaining below the target.

Apart from that, the ANP can boast the highest percentage of female
personnel in the ANDSF of 2 percent (2,881 women) as of May 2017. Even
though this number sounds small, it is above the ANDSF average of 1.3 per-
cent indicating an increasing orientation at women’s security needs (SIGAR
2017, 119). Due to Afghanistan’s conservative culture concerning the role of
women in addition to the above mentioned poor reputation of the ANP,
even a low 2-percent women rate represents noteworthy progress for the re-
cruitment and inclusion of women.

The efforts in gender mainstreaming add to the next evaluation criterion:
effectiveness. The overall number of policemen increased, best illustrated by
the force strength of 148,710 ANP as of April 2017. Yet this number is still
below the target end-strength of 1570,000 compounded by high attrition
rates (DOD 2017, 76-77). Furthermore, the police still lack sufficient am-

59

am 15.012026, 22:10:01. © Inhatt.
tersagt, ‘mit, f0r oder in Ki-Syster



https://doi.org/10.5771/9783828870802

munition and vehicles (Katzman and Thomas 2017, 35). Although improve-
ments were made in terms of registration, thus validation of police personnel,
there are still nor trustworthy statistics concerning the real number of the
police or respective ghost personnel (SIGAR 2017, 101-103). Previous capa-
bility assessments reported — despite their qualitative restriction — lacking ca-
pabilities among ANP units (SIGAR 2014a, 5). This data is stale now and
the current capability level of the ANP remains obscure due to lacking mon-
itoring capacities. However, it was reported that, as of May 2017, 13 percent
of the ALP and 2.4 percent of the ANP were untrained. The ALP thus hangs
behind the commitment benchmark of no more than 5 percent untrained
forces (SIGAR 2017, 104, 117). Concerning the goal of multi-ethnicity, sig-
nificant progress in balancing the police force was made. In 2002, Tajiks and
Uzbeks were strongly overrepresented in the force, whereas the composition
has been increasingly rebalanced concerning Pashtun and Hazara inclusion.
By 2010, the overall ANP represented a multi-ethnic force, although in some
segments (e.g. the officer corps) certain groups such as the Tajiks remain
overrepresented (Giustozzi and Isaqzadeh 2013, 106-108). All things consid-
ered, the overall effectiveness level is curtailed to a level 3 with satisfactory
results yet below the expectations.

Efficiency, on the contrary, lags behind the level of effectiveness of the
mission. The need for retraining policemen whose abilities regressed, plus
repeatedly discarding training approaches like the FDD as futile, suggests
that the chosen steps were not cost-efficient (Giustozzi and Isaqzadeh 2013,
50). The organisational model itself, with the dual programme of Ger-
many/EUPOL and the U.S. on the other side, overlapped in their tasks com-
promising efficiency (Giustozzi and Kalinovsky 2016, 272-273). However,
it was tried to enhance efficiency with the establishment of EUPOL and the
NTM-A, though the re-organisation did not fully resolve the inadequacies
and frictions remained. Moreover, the advisory mission failed to incorporate
research results of the U.S. Government Accountability Office (by name in
charge of efficient disbursement) or SIGAR that reiterated deficiencies, e.g.
of the capability rating or resource distribution (Sopko 2016, 5). Thus effi-
ciency is rated with level 5 for clearly inadequate results despite some partial
positive developments.

Concerning the impact of advisory efforts, the female ratio in the ANP
illustrates an improved access for women to the police and education oppor-
tunities. Despite this positive development, there are outside assessments that
citizens mistrust or even fear the police (Katzman and Thomas 2017, 35).
Considering the entry point for reform and the reputation of the police as
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robbers, the intended improvement in reputation and professionalization ad-
vanced but hardly matured (Wilder 2007, xii). The police is reportedly in-
volved in local factional or ethnic disputes. Recurrent claims about human
rights abuses of the ALP undermine credibility towards the international re-
formers and the Afghan government. The emergence of private security
forces (e.g. the arbokai) express citizen’s feelings of insecurity, but also reflect
weak police coverage, not to mention a challenge to the state’s monopoly on
violence (Katzman and Thomas 2017, 35-37). Moreover, the illegal selling
of police equipment affects the police’s sustainability and fuels inadvertently
criminality or even insurgency (Katzman and Thomas 2017, 35). In brief,
the impact of police reform is rated at level 5 as negative impressions cur-
rently prevail and efforts to eradicate the deficiencies still need to unfold.
Assessing the sustainability of the force, negative predictions dominated
even among the trainers and advisors (Giustozzi and Kalinovsky 2016, 264).
The high attrition rate illustrates a major challenge to sustainability which
were hitherto compensated by positive recruitment statistics. The loss of
trained and experienced officers affects long-term prospects of the police in
terms of knowledge sharing, maintenance of material or procedures, and the
overall stability of the institution. The MOI is still struggling with police
training planning and budgeting (DOD 2017, 71-72). Concerning financial
sustainability, the Afghan police is currently highly dependent on interna-
tional funding. Particularly, as the ALP is completely financed by the United
States (SIGAR 2017, 116). At the Warsaw Summit in July 2016, NATO
committed to contribute to the sustainment of ANDSF until the end of
2020. The aim is that, by end of 2024, Afghanistan will take full financial
responsibility for its forces (NATO 2016). At the NATO Chicago Summit
2012, the Afghan government pledged to contribute $500 million annually
for the ANDSEF. Although it has not yet reached this goal, the international
community accepted Afghanistan’s contributions as meeting the obligations
due to the serious security situation. After all, Ghani’s administration in-
creased the security funds from $387 million in 2016 to a budgeted $400
million in 2017 showing growing commitment and ownership (DOD 2017,
85). Nevertheless, it seems unlikely that the Afghan government will attain
financial self-sufficiency for its security forces until the end of 2024. The
World Bank estimates that Afghanistan will not meet its public spending
needs in the near future, but remains dependent on donor funding even in
the best-case scenarios (SIGAR 2017, 58). Acknowledging the recent pro-

gress towards sustainability and ownership, this category receives a level 3
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rating. Up to now, the ANP and ALP remain highly dependent on interna-
tional support and the NUG has been unable to contain attrition.”” Level 3
also signals that although the situation is likely to decline significantly with-
out international support, the overall developmental efficacy remains positive
in view of the remodelled training institutions.

International coherence of efforts was significantly compromised by the
dual organisations resulting from discarding the lead nation approach. This
resulted in a collision of donor priorities that eventually hampered the devel-
opment of sufficient anti-crime abilities of the ANP. The multinational char-
acter of the mission contributed to fragmented policies that clearly lacked
cooperation. The European advisory mission did not accept a proposal of
CSTC-A to establish a joint reporting to the U.S.-led NTM-A. ISAF itself
lacked coherence; interaction between its different elements (ISAF headquar-
ter, NTM-A and CSTC-A) was reportedly flawed. Altogether, the interna-
tional reformers did not establish a holistic approach (Giustozzi and Kali-
novsky 2016, 273-274, 282). Quite the contrary, the police reform efforts
were described as being “ad hoc, disaggregated, and poorly defined” (Hughes
2014, 3). With EUPOL’s termination by end of 2016 and the smaller RS
mission in place, coordination issues have diminished. The RS operation re-
mains of multi-national character, whose impact on coherence has yet to be
seen. Prior to this, under EUPOL and ISAF, the reconstruction approach
overlooked cross-sectoral dependencies. The justice system, for example, was
neglected in terms of advising and funding. Consequently, the inoperative
court and prison system subverted the police reform (Hammes 2015, 295).
Apart from this, the ANA and the Afghan Ministry of Defence (MOD) re-
ceived much greater attention, thus funds and advisers, than the MOI and
the ANP. As of 30 June 2017, the United States DOD disbursed about
$41.94 billion for the ANA and only roughly half of this, $20.8 billion, for
the ANP (SIGAR 2017, 71). Though the amount of money spent does not
indicate the quality of results, it reveals the imbalanced state-building ap-
proach (and U.S. priorities). So far, the ANP lags behind the ANA in its
development; on the ministerial level, the MOI lags behind the MOD in its
capacities e.g. concerning training (DOD 2017, 71, 76). The performance
gap between these pillars of the security system illustrates the disregard of a

% Remember that sustainability has only a 4-point rating scale (see section 3.2). Level 3 is

the second worst rating possible. Level 4 signals that the situation is “very unlikely to
improve” or “very likely to deteriorate severely” (KfW 2015, 7). As we have observed
some progress in this category instead of an implosion of the police after ISAF’s with-
drawal, the rating is lifted to a level 3.
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“whole-of-government”-mechanisms resulting in a level 5 rating of this cat-
egory.

Shifting attention to the coordination between multiple components of
the security system (reform), it was already noted that the creation of the ALP
conflicted and even partially reversed DDR-measures (Katzman and Thomas
2017, 37). Despite that, the MOI struggled with its own patchwork organi-
sation originating from the assignment of posts to different ethnicities after
the Bonn Agreement. This resulted in pervasive patronage networks and
widespread corruption obstructing the MOT’s professionalization (Giustozzi
and Kalinovsky 2016, 266). Communication structures were only weakly in-
stitutionalised and relied upon personal relations, which inhibited forging
strategic cooperation, even between the internationals and the MOI (Giu-
stozzi and Isagzadeh 2013, 52). Police mentors were typically not briefed
about the Afghan legal system before deploying to the country undermining
strategic oversight. The lack of mentors in certain departments of the MOI
further impeded systematic coordination between different parts of the secu-
rity system. For example, the anti-corruption unit of the MOI was left with-
out any mentoring until 2010-11 (Giustozzi and Kalinovsky 2016, 275,
281). As corruption is described one of the greatest challenges for the MOI
and the ANP, lacking mentoring signifies a strategic gap in the mission. Es-
tablished in 2009, the Major Crimes Task Force (MCTF) of the MOI and
the Anti-Corruption Justice Center, created in November 2016, investigate
major corruption cases (SIGAR 2017, 92). Although these institutions illus-
trate progress towards cross-sectoral reform, they faced considerable re-
sistance. SIGAR (2017, 151) emphasised “the Afghan governmenc still needs
to take ownership of and empower the MCTF, which Resolute Support sees
as ‘swimming against the tide’ of the general state of Afghan government
corruption.” Moreover, cross-pillar communication between the MOI and
the MOD remains weak, yet President Ghani initiated a reform to align the
ministries to improve coordination and command in early 2017 (DOD
2017, 2, 39). Besides, the women rate in the ANP proves some progress to
incorporate gender empowerment programmes in the police system. In view
of the current situation and the long-term gaps in coordinating different parts
of the security system (especially under ISAF and EUPOL), the overall rating
for this category is set at level 4. However, if the recent positive trend in
strengthening coordination and communication continues, the rating level
will likely rise in the coming years.

The last rating criterion explores the extent to which SSR efforts have
promoted key principles and values in security governance (OECD 2011b,
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49-50). The advisory mission shows a mixed record in transparency and ac-
countability. While SIGAR or the U.S. GAO regularly published progress
reports, these institutions also criticized wasted funds in reform process
(Sopko 2016, 5). Furthermore, the mere necessity of the ALP underlines that
equal access to regular police, as a principle of security governance, has not
been achieved. The effective promotion of good governance, rule of law and
respect for human rights turns out deficient regarding the above-described
pervasive corruption, accusations of human rights abuses, or involvement in
factional or ethnic disputes. UNAMA reports with concern that the govern-
ment fails to investigate allegations of human rights abuses of governmental
forces and to prosecute the perpetrators, in particular concerning the ALP
(UNAMA 2017, 96-98). In April 2017, the International Crisis Group sum-

marised the defective structure of the police:

“The ANDP and ALP are, moreover, ridden with corruption and nepo-
tism. ANP officer appointments are often patronage based; staff positions
are stacked with junior and inexperienced officers, appointed due to nep-
otism, corruption or simply the ability to read and write.” (International

Crisis Group 2017b, 15)

Consequently, the category “consistency with values” receives a level 5 rating
as the current condition of the police system is dominated by poor results
concerning the promotion of key principles and values in security govern-
ance.

Figure 3 summarises the assessment ratings for the international police re-
form. The overall average is 4.25, hence the results were unsatisfactory and
significantly below expectations. The rating also means that the situation has
improved in general; no category received the level 6 rating, which would
mean a deteriorated situation after the intervention. Yet the overall rating
reflects that the reform missed its original targets as presented in section
4.2.1. The force has been increasingly balanced towards multi-ethnicity and
the original target of 62,000 policemen was already exceeded more than
twice. Given the quality of the results, the police force has proven to lack
sustainability, professionalism and a full commitment to the rule of law. The
ratings acknowledge that President Ghani and Resolute Support have taken
significant steps to further reform the ANDSF, albeit these measures still
have to unfold. That being said, detailed insights into the development of
the police and the military have been increasingly limited due to the with-
drawal of international advisors. Then again, the assessment provides only an
aggregated external assessment, whereas the capabilities, performance and
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leadership of the police are reported to vary from district to district (Hammes

2015, 300).
Police Reform Assessment

Overall Rating
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values = _appropriateness
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Figure 3: Police Reform Rating (Source: own figure)

4.3. The Afghan Military

The military reconstruction analysis applies the same structure as the police
chapter in order to facilitate the comparison of both programmes. Following
the assessment of the process under the evaluation framework in section
4.3.3., the study draws together the sectoral findings in view of the over-
arching SSR and state-building approach (4.4).

4.3.1.The Military Reform Agenda Starting from Scratch

The point of departure for military reconstructions was similar to the one of
the police. The military as a formal institution had disintegrated under the
Taliban and so did formal training, etc. Again, the whole institution had to
be re-build basically from scratch (Katzman and Thomas 2017, 34). At the
December 2002 conference in Bonn, it was agreed (again without setting a
deadline) that “the new Afghan army should be ethnically balanced, volun-
tary, and consist of no more than 70,000 individuals (including all civilian
and Ministry of Defense personnel)” (U.S. GAO 2005, 6). Further aims of
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the rebuilding included loyalty to the state government, discipline, profes-
sionalization, affordability and sustainability (Giustozzi and Kalinovsky
2016, 239).

As described above, the United States assumed the lead of ANA recon-
struction. Before the U.S. Special Forces arrived in Afghanistan in May 2002,
ISAF had already started with instructing single battalions called kandak
(Hammes 2015, 279). The first wave of U.S. training by the Special Forces
was similarly fragmented and conducted the mission without a clearly de-
fined institutional and organisational framework. This changed in October
2002, when the U.S.-led Office of Military Cooperation-Afghanistan
(OMC-A) was created (Giustozzi and Kalinovsky 2016, 241). Its first chief,
Major General Karl Eikenberry (USA), realized that the mission was of too
small-scale and needed to be refocused from a subnational to the national
level. He further recognised the lack of basic army infrastructure and equip-
ment including a recruiting force, trainers and living facilities. In 2003, Task
Force Phoenix was established as part of the OMC-A tasked to train the Af-
ghan army (Hammes 2015, 279-280). This decision was the first step in cre-
ating an organisational structure criticized as “confusing, impenetrable, and
top-heavy” (Helmer 2008, 80). Phoenix concentrated on training the lower
army levels (the lowest company levels and next higher battalion level), but
also began working on the regional brigade and the corps level. However, it
fell short of sufficient personnel to cover the national-level institutions like
the MOD, which was contracted out to a private U.S. security company
called Military Professional Resources, Incorporated (MPRI)*.

Apart from that, the basic training structure rested on a multinational
division of labour. The 4-week basic training course was entrusted to the
Afghans supported by U.S. advisers. The French conducted the officers’
course and the British the non-commissioned officers’ (NCO) training at the
Kabul army academy (Hammes 2015, 280). In field, the “Embedded Train-
ing Teams” (ETTs) staffed exclusively with U.S. personnel or “Operational
Mentoring Liaison Teams” consisting of Non-Americans mentored the Af-
ghan units (Giustozzi and Kalinovsky 2016, 245). This multinational struc-
ture assembled diverging military cultures, which compounded effective co-
operation when the forces joined their companies and battalions after their
graduation from training. In addition, Soviet-trained or former Mujahedeen
soldiers brought along additional values and experiences that further compli-

4 In 2010, MPRI was superseded by DynCorp for mentoring the MOD - a decision of
high controversy as the MPRI offer was reportedly 25 percent cheaper (Giustozzi and
Kalinovsky 2016, 261-262).
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cated unification and collaboration (Hammes 2015, 280-281). The integra-
tion of these former fighters posed a challenge to the international mission.
For the international community the major concern was to introduce war
criminals and factionalism into the army. From an Afghan point of view,
however, it was of critical importance to ensure ethnic balance in the ANA.
In order to compromise these priorities, a careful vetting and dialogue process
that also included political leaders was conducted before assigning applicants
to key billets (ibid., 281). Furthermore, tensions were reported between So-
viet-trained and former Mujahedeen fighters in the ANA —and even between
different factions of the latter. The internal quarrels resulted in disrespectful
behaviour and impeded effective mentoring and cooperation within the
ANA and beyond in the MOD in Kabul (Giustozzi and Kalinovsky 2016,
268).

By 2005, the international mission announced significant progress in the
reconstruction of the Afghan army, but admitted major challenges at the
same time. Training for army battalions was formalised and standardised at
14 weeks with six weeks of individual, six weeks of advanced, and two more
weeks of collective training.*’ Classes included human rights issues, as well as
laws of war. Specialized training in maintenance, logistics or medical support
was also conducted (U.S. GAO 2005, 12). By July 2005, the ANA consisted
of 24,300 trained and equipped forces and OMC-A expected to meet the
target of 46,000 forces by fall of 2007 (Hammes 2015, 283). The overall
reconstruction of the army was planned to be completed by fall of 2009 (U.S.
GAO 2005, 6). Comparing this quantity to the number of police, the army
rebuilding process had a slow start. Until 2005, the dual police advisory mis-
sions had trained more than 35,000 forces and planned to achieve their target
of 62,000 by the end of the year (ibid., 19-20). In contrast to the police
programme, however, the military mission already incorporated ethnic con-
siderations by establishing recruiting stations in each of Afghanistan’s 34
provinces to ensure that volunteers of all ethnicities had a chance of joining
the army (ibid., 11).%2

The GAO 2005-report notes key challenges to army reform that were
repeatedly described at later stages of the process and reveal some similarities

4 As pointed out in section 4.2.1 a similar multi-stage process was not applied to the

police, but consisted out of an eight weeks basic training course for fresh recruits and
only two weeks training for veteran police (in addition to the shortened four-week pro-
gramme for illiterate officers).

The establishment of recruitment stations did not automatically lead to an ethnically
balanced force, as we will show below.

42
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to those of the police reform. First, the numerous changes in plan and per-
sonnel complicated the mission. Second, the ANA experienced shortages of
critical equipment. Third, there were significant challenges concerning the
quality and composition of recruits plus ethnic disputes (ibid., 14-15, 19).

Taking a closer look at each of these problems, the change in plans and
personnel already occurred in the pre-2005 advisory efforts. Turnover in or-
ganisation, staff and targets affected the mission several times undil today.
Starting with the OMC-A, it was renamed to Office of Security Cooperation-
Afghanistan (OSC-A) in 2005, when it assumed responsibility for the U.S.
efforts to raise the ANP (Hammes 2015, 283, 293). In April 2006, OSC-A
was replaced by the CSTC-A. Task Force Phoenix remained in place as the
command’s direct sub-ordinate facilitator (Giustozzi and Kalinovsky 2016,
241). In June 2009, CSTC-A became part of ISAF within the NTM-A, as
described in section 4.2.1 (Hammes 2015, 285). With the completion of
NTM-A, CSTC-A shifted under the Resolute Support mission as the U.S.
budget executing organisation without being directly involved in training
and advising (ibid., 291). Furthermore, the ETTs and OMLTs were denom-
inated in 2012, when new mentoring plans for transition were approved. The
U.S. staffed ETTs became Security Force Assistance Advisory Teams
(SFAATS) and the non-American staffed OMLT's were turned into Military
Assistance Teams (MATSs) (Giustozzi and Kalinovsky 2016, 245-246). Alte-
hough this description is quite a brief history of the mission’s re-organisation,
it illustrates the challenge of tracking the reconstruction process with regards
to changing designations and tasks. The organisational structure evolved so
complicated that U.S. Caprain Daniel Helmer noted: “The structure is so
confusing that it is almost painful to describe” (Helmer 2008, 80). He further
experienced that authority structures were so opaque that it was often unclear
who was in charge that day and work was regularly passed in cycles waiting
for more agreeable tasks or avoiding decisions (ibid.).*

In addition to these organisational changes, targets for the ANA recon-
struction were altered several times. Similar to the police reform process, the
target numbers might differ significantly in documents because the compo-
sition of the target size (e.g. with or without ministry or civilian personnel)
varies without explanation. For the ANA, there were at least four major in-
creases in target sizes during the reform process, apart from several smaller
ones. In 2008 alone, there were two major increases in size goals for the ANA:
In early 2008, the target force size was revised up to 80,000 and by fall of the
same year to 134,000 ANA forces. At the January 2010 London conference,

# This also refers to the U.S. police advisory mission which was considered in its rating

e.g. for coherence and efficiency.
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target end-strengths were adjusted upwards to 171,000 (U.S. GAO 2011, 3-
4). In August 2011, the goal was raised again, now aiming for 195,000 ANA
forces to be reached by November 2012 — for the time being, this was the
last adjustment of targets (Hammes 2015, 289).%

The steady increase in target size is related to growing security threats
reflected by an upward trend of attacks recognised by the international com-
munity. However, each revision was made before the original target was
achieved (U.S. GAO 2011, 3-4). This reveals the problematic nature of
steady changes in plans and growing target requirements. Even in 2005,
when targets were modest compared to 2011, the OMC-A lacked sufficient
personnel. According to the GAO, up to 2005, “OMC-A has never been
staffed at more than about 71 percent of its approved personnel level” (U.S.
GAO 2005, 15). Manning gaps remained and even worsened as by 2010,
NTM-A was staffed at 52 percent of its authorized personnel (Hammes
2015, 286). In the field, the personnel gap resulted in lacking monitoring
units hampering the goal to cover the whole ANA. The gap persisted until
transition started in 2011 and staffing requirements went down (Giustozzi
and Kalinovsky 2016, 252-253).

Growing targets also affected the second challenge stated above: the lack
of equipment for the ANA. Already in 2005, the GAO reported equipment
shortages for uniforms, boots, weapons, ammunition, vehicles, and other
basic army supplies. OMC-A tried to mitigate the problem, but as it ne-
glected quality control, ordered items turned out faulty (U.S. GAO 2005,
14-15). As reported by GAO (2005, 16): “U.S. trainers told us that Afghan
troops sometimes wore sandals during operations in mountainous, difficult
terrain because their boots had failed.” In the following years, shortages of
critical equipment remained. By 2008, the GAO noted a gap of 40 percent
of critical ANA equipment (Hammes 2015, 285). Three years later, still var-
ious shortages persisted, even though the GAO acknowledged some improve-
ments (U.S. GAO 2011, 23). Recent reports do not include detailed infor-
mation on the overall equipment level anymore. In its July 2017-report
SIGAR only described a lack in operational readiness for the equipment,
which was on average around 68 percent. On the one hand, there was an
overall increase in operational readiness across all ANA combat elements
(SIGAR 2017, 108). On the other hand, the U.S. DOD warns that incon-
sistent and inaccurate reporting of operational readiness impedes the estima-
tion of equipment levels and capabilities (DOD 2017, 45). As a consequence

“  Similarly, target force sizes were revised upwards for the police (Hammes 2015, 284-

289).
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of poor equipment, ANA effectiveness, but also discipline was hampered ac-
cording to trainers in the field (U.S. GAO 2005, 14). Fighting next to best
equipped forces like U.S. soldiers, the Afghans felt being used as “cannon
fodder” (Giustozzi and Isaqzadeh 2013, 52).%

Problems concerning equipment are also related to the third challenge
mentioned above, the quality and composition of recruits. Comparable to
the ANP, the majority of army recruits was illiterate. Giustozzi and Kali-
novsky (2016, 262) present sources that for a while evidence stated that 90
percent of the army recruits were illiterate and the rest was hardly educated
beyond primary school. The problems connected to poor literacy as well as
the process of recognition and solution by the NTM-A was the same for the
army as for the police described in section 4.2.1. Yet, the results of literacy
courses have not been estimated by the UNESCO (2016) study cited above.
As Katzman and Thomas (2017, 33) point oug, it is unlikely that the goals
of an overall first-grade literacy and at least 50 percent third grade literacy
have been achieved. The issue is of two-fold meaning to the ANA: The for-
eign advisors did not only struggle with teaching the recruits with traditional
methods, but also lacked qualified leaders for the army to rebuild. In early
2008, as much as 50 percent of all ANA non-commissioned officer positions
were unfilled. The situation improved by 2011, when a quarter (8,413) of all
NCO positions was vacant (U.S. GAO 2011, 23). By 2012, the number of
needed ANA NCO increased again to 10,600 (U.S. GAO 2012, 6).% Apart
from missing skills in the army to fill these vacancies, the GAO accounted
the lack of advisers and the growing requirements in size for missing leader
candidates — illustrating the interconnectedness of the challenges presented
(U.S. GAO 2012, 24; 2011, 6). Even in 2017, leadership remains an issue
for the army and for the Afghan security system as a whole (DOD 2017, 38).
In addition, lacking specialized skills ranging from maintenance and logisti-
cal skills to English-speaking candidates still present points of concern to the
ANA (ibid., 61-62).

Despite all efforts for ethnic balancing, the ANA experienced significant
difficulties recruiting sufficient numbers of southern Pashtuns. These people
were reluctant joining the ANA as an instrument of the central government,
which was formed by the Northern Alliance. They perceived the Northern
Alliance as an occupying force as it was dominated by Uzbeck and Hazara to
whom traditional animosities exist (Hammes 2015, 289). In order to create

% As noted before, this concerns similar to the police that even traditionally suffered higher

casualty rates than the ANA (SIGAR 2017, 106).
4 For the ANP a similar gap was observable with around 8,300 unfilled NCOs (U.S. GAO
2012, 6).
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greater ethnic balance, quotas have been introduced for the ANA which led
to an increase of Pashtun recruits from 2004 onwards. For a long time, the
MOD denied balancing issues, but statistics proved that Tajiks were
overrepresented in the army (Giustozzi 2015, 139-140).

Ethnicity is reported to affect both the internal relations in the army and
the external relations between the ANA and society. Regarding the first, the
communication and cooperation between officers of different ethnicities was
hampered as sometimes witnessed that they refused to talk to each other
(Giustozzi and Kalinovsky 2016, 266). Concerning the second issue, the
ANA struggled to establish constructive relations to local authorities or pop-
ulations, especially in the (Pashtun dominated) south when Tajik command-
ers tried to establish the contact (Giustozzi 2015, 138). Even though the
quota system was reported ineffective, there were also concerns raised that an
ethnic quota for all levels of the ANA would compromise meritocratic selec-
tion of candidates (ibid., 140). This in turn may be related to the above-
mentioned lack of qualified leaders. In sum, the overall composition of the
army, lacking education in the force, missing key skills and equipment, and
constant changes of plan turn out to be interrelated challenges whose impact
on the overall capabilities of the ANA and transition to Afghan security re-
sponsibility needs to be observed in the following sections.

4.3.2.The Military under Transition to Full Responsibility

In 2009, even before the termination of ISAF was announced, a new ap-
proach to ANA advising was introduced: the embedded partnering approach.
The reformed approach required ANA units taking over responsibilities with
ISAF teams mentoring them on a one-to-one-basis — not to be confused to
person-to-person mentoring (Giustozzi and Kalinovsky 2016, 281). In the
run-up to training and mentoring reforms in 2009, capability assessments of
the ANA found significant shortfalls in performance despite some major ad-
vances. In April 2008, only two ANA units (less than 2 percent of the 105
units rated) were assessed fully capable of conducting primary missions; eight
months later, in December 2008, the DOD reported 18 (around 25 percent
of the 72 units rated) fully capable (U.S. GAO 2009, 19). The quality of this
rating was questioned and completely revised in September 2010, when ISAF
found that none of the 163 ANA units rated was capable of conducting its
mission independently (U.S. GAO 2011, 21). These diverging estimations
of capabilities, as well as different numbers of units included, reflect the ques-
tionable quality of the rating system as explained in section 4.2.2.

Apart from rating results, the need of ANA units to run additional two
to four weeks of training confirmed inadequate capabilities and unsuccessful
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basic courses. Soldiers were found to graduate from training without being
able to carry out basic duties or to shoot straight. Advisers reported many
absent recruits missing third to half of the classes — reportedly, they were
pressured to let them pass anyway (Giustozzi and Kalinovsky 2016, 290). In
view of these shortcomings, General Caldwell reformed basic training in
2009. Yet, even after reform, Giustozzi and Kanilovsky (2016, 290) regard
the advisory concept too much focused on quick wins as for example firing
tests required the recruits to shot two magazines without grading their ability
to aim.

With the partnering approach, more than just formal procedures were
innovated. The new ISAF commander General Stanley McChrystal (USA)
identified a considerable alienation between the internationals, the ANA
forces and the Afghan population as a central failure of SSR (Hammes 2015,
286). Up to 2010, the international forces would lead their lives in the coun-
try separated from their Afghan mentees. Interaction between foreign advis-
ers and Afghans was very limited, even during their joint patrols (Giustozzi
and Kalinovsky 2016, 326). By contrast, the U.S.-American counterinsur-
gency field manual 3-24, released in 2006, dictated that segregation ought to
be kept “at an absolute minimum” and advisers are expected to “live, work,
and (when authorized) fight with their HN units® (U.S. Army and U.S.
Marince Corps 2006, 6-17). McChrystal recognised the manuals lacking im-
plementation in Afghanistan and ordered the creation of shared dining es-
tablishments and sleeping quarters. This was, however, not appreciated by all
international advisers (Giustozzi and Kalinovsky 2016, 326).

The relation between Afghans and their advisers was pervaded with mu-
tual distrust. Among internationals, negative views about their mentees pre-
vailed. Advisers complained about the low level of education and reported
that ANA soldiers showed little will to fight, even hided or fled from enemy
forces leaving behind equipment and vehicles to be captured by Taliban
(Giustozzi 2015, 174, 180). British Army officer Graham Lee gives an insight
into the negative perceptions of the foreigners: “According to some in the
British Army, the Afghan Army was incompetent, lazy, cowardly, backward
and gay” (Lee 2012, 1306).

Similarly, there are reports that the Afghans felt disrespected or even
abused by their foreign counterparts. Complaints were raised about missing
language skills, arrogant and rough behaviour, disrespect for cultural values
and disregard of the local mentality (Kriiger 2014, 90). Foreign forces joking
about their peers was understood by the Afghans without translation and
created resentment. Senior soldiers assigned to basic courses led by young
advisers considered this treatment as discourteous (Giustozzi and Kalinovsky
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2016, 263, 316-318). Additionally, insider attacks’’ increasingly occurred
since 2007 and further poisoned the relations between Afghans and coalition
forces (Kriiger 2014, 90, U.S. GAO 2013, 18). Introducing the partnering
approach aimed therefore to transform the relations between Afghans and
international staff by applying a different language, i.e. becoming equal part-
ners. In contrast to this, the Afghans sensed an imbalanced relation inherent
in the concepts of advising and mentoring. Calling them partners was hence
interpreted an approach “to appease Afghan sensitivities” (Giustozzi and Ka-
linovsky 2016, 318).

In practice, international staff continued wearing body armour for exam-
ple during meetings — an indication of distrust and disrespect from an Afghan
perspective but justified due to threatening security situation in the foreign-
ers’ view (ibid., 326). Despite vetting measures for fresh recruits and precau-
tions like vehicle searches, insider attacks could not be prevented, but even
became more frequent. In 2012, the number of foreign forces killed by in-
sider attacks reached a peak: over 60 were killed, in contrast to 33 in 2011,
and 16 in 2010 (ibid., 325). Reports assessed these attacks a systematic haz-
ard to the lives of the deployed forces; NATO reacted by ordering all allied
forces to wear loaded firearms and reducing joint missions with the ANA
(Kriiger 2014, 88). Although the number of green-on-blue attacks was suc-
cessfully reduced, the total number of insider attacks, particularly green-on-
green, has been on the rise again. The number of attacks has surpassed the
2012-level of 46 attacks with 62 reported insider attacks in 2015 (57 green-
on-green, five green-on-blue) and 60 in 2016 (56 green-on-green, four green-
on-blue) according to SIGAR (2017, 90). Its continued relevance was de-
scribed in the introduction of the thesis referring to the attacks in Kabul and
Masar-i-Sharif (Webermann 2017). SIGAR calls this incident “the most se-
rious potential insider attack that occurred this quarter” (SIGAR 2017, 90).
The recurring incidents do not only testify lacking capabilities of the ANA —
and of the international community — to eradicate endogenous threats, but
also exacerbated the climate of suspicion (Giustozzi and Kalinovsky 2016,
325). As a result, Kriiger (2014, 90) declared the concept of partnering has
failed, albeit nobody wants to officially admit it.

Comparable to the police reconstruction mission, capability assessments
gained importance in the run-up to ISAF’s termination. Security threats by
insider attacks and the poor rating of September 2010, when not a single
ANA unit was assessed fully capable to conduct its mission, underline the

47 Insider attacks are categorized into “green-on-blue” attacks when Afghan forces turn on

coalition personnel, or “green-on-green” when Afghans are attacked by forces from their
own ranks (SIGAR 2017, 90).
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hardships in rebuilding the army (U.S. GAO 2011, 21). The high depend-
ency on coalition assistance was stressed, especially coupled with the ANA’s
lacking capabilities. Giustozzi and Kalinovsky (2016) emphasise the devel-
opment of a syndrome of dependency among Afghan units as “probably the
worst heritage of the massive advisory mission” (294). The problem does not
only refer to the still persistent donor dependency of the Afghan government
to sustain its force, but to reliance on international assistance in the daily
tasks of the army (DOD 2017, 85). Advisers noted for example lacking lo-
gistical skills and high dependency on coalition air support. The roots of
these problems are commonly traced back to the above described low levels
of education in the ANA in addition to coalition fallacies. A problem-solving
attitude was observed among mentors, finding expression in taking over com-
mand or organisational tasks and showing little patience for their peers to
develop their own solutions (Giustozzi and Kalinovsky 2016, 294, 298). As
a consequence, in 2009, ISAF issued a directive to influence not direct the
Afghan forces (ibid., 299). The 2013 ISAF Security Force Assistance Guide
orders advisers to force the Afghans to operate independently and iterates
that ISAF must neither command nor lead Afghan units. Instead it should
train Afghan forces as well as provide advice and resources if needed (NATO
2013, 11, 21).

Yet the political will to eradicate the ANA’s dependency slowly prevailed
in 2011 to 2012 — leaving little time to achieve it until ISAF’s completion
(Giustozzi and Kalinovsky 2016, 294, 297). As Figure 4 illustrates, only 20
out of 204 ANA units were assessed independent with advisers®, less than 10
petcent of the whole army (SIGAR 2014a, 5). In view of the upcoming tran-
sition, the international coalition revised its mentoring approach which led
to the above mentioned remodelling of OMLTs to MATs and ETTs to
SFAATS in 2012. Their task was to facilitate the transition in the country by
gradually lifting off international support (Hammes 2015, 289). First these
units were deployed on the kandak level, then they lifted off support to the
next highest stage, the brigade level, and finally, by late 2013, to the corps
level. Moreover, stricter rules were applied to the formation of these units in
order to provide adequate staffing and specialisations in addition to pre-de-
ployment training. Furthermore, advisers at the Kabul Military Training
Center were now ordered to only interfere in the lessons in exceptional cases,

“  As in section 4.2.2 explained, the rating system changed its highest level from “inde-

pendent” to “independent with advisers” in 2011 (U.S. GAO 2012, 3-4). Moreover,
the criticism issued concerning the quality and integrity of capability assessments applies
equally to the ratings presented for the ANA.
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e.g. if recruits were endangered, thus promoting greater ownership and inde-
pendence (Giustozzi and Kalinovsky 2016, 246). Yet in reality, the mentor-
ing units were still formed late, sometimes only in the country, and often
missed a proper combination of rank and skills (Hammes 2015, 289). Be-
sides, the adherence to the transition plan resulted in lacking mentoring for
lower units. According to ISAF, there were at least four of the then eight
corps were brigades still required assistance (Giustozzi and Kalinovsky 2016,

246).

ANA Ratings 2012 to 2013

Apr-Jul2013
Jan-Apr 2013

Oct 2012 - Jan 2013
Jul-Oct 2012
Apr-Jul 2012
Jan-Apr 2012

.

0 50 100 150 200 250 300 350
Jan-Apr  Apr-Jul  Jul-Oct 2(())1C2t i Jan-Apr  Apr-
2012 2012 2012 Jan 2013 2013 Jul2013

" I“dePAjf:::SW“h 20 30 41 40 67 93

W Effective with Advisors 118 135 127 134 108 89

| Effective with Partners 49 39 35 19 17

W Developing with partners 10 11 7 7 4 2

0 Established 3 1 1 2 1 3

0 Not assessed 4 51 81 100 115 121

Figure 4: ANA Ratings 2012-2013 (Source: own figure, data provided by SIGAR 2014a,
5)

Nevertheless, SIGAR noted a step-by-step increase in the capabilities of ANA
units. By mid-2013, 93 ANA units received the highest “independent with
advisors”-rating, making up almost 30 percent of the force (SIGAR 2014a,
5). However, figure 4 illustrates that similar to the police assessments, the
overall monitoring level has significantly decreased since the 2012. In the
first assessment period of 2012, almost 98 percent of the ANA units have
been assessed (and 93 percent of the ANP units). The latest available rating

75

am 15.012026, 22:10:01. © Inhatt.
tersagt, ‘mit, f0r oder in Ki-Syster



https://doi.org/10.5771/9783828870802

includes only 62 percent of the ANA units. While this demonstrates waning
monitoring capacities and quality, the ANA was still better covered than the
ANP of which only 22 percent of its units were assessed in the mid-2013
cycle (ibid., 9). Taking a closer look at the positive trend in the rating, there
was, nonetheless, a significant capability gap in mid-2013 and little time left
to raise the lower rated units to a level of self-reliance. Its delayed independ-
ence is demonstrated by the fact that the first autonomous ANA brigade size
operation was only launched in the summer of 2013 (Giustozzi and Kali-
novsky 2016, 294).

Due to the withdrawal of international troops, there is little insight left
into the army’s current capability level. While the Afghan government and
NATO were satisfied with the ANA’s performance in 2016, there are indi-
cations that the army struggles to organise operations and coordinate across
command structures (International Crisis Group 2017b, 14-15). As stated
above, it was originally planned to complete the army by fall of 2009 (U.S.
GAO 2005, 6). The lacking independence illustrated in figure 4, as well as
the continued support by the RS mission prove that this target was missed
and the ANA’s autonomy remains questionable (Giustozzi 2015, 234).

4.3.3.Assessing the Reconstruction of the Military

The information presented above is now fed into the evaluation grid as de-
veloped in section 3.2 and complemented by further points of interest about
the ANA’s reconstruction process, challenges and successes.

The first rating category takes a closer look at the army reform’s appro-
priateness and relevance of measures. The beginnings of the military recon-
struction process were, similar to the police reform, characterized as an ad
hoc organisation omitting long-term plans to establish sustaining institutions
(Hammes 2015, 280, U.S. GAO 2005, 17-18). These challenges were com-
pounded by postponing the management of structural weaknesses in the
force such as high illiteracy rates. In August 2010, only around 14 percent of
the ANA personnel were found literate at a first grade level — reflecting a gap
in professionalization as well as lacking skills to fulfil basic tasks such as re-
cording equipment (U.S. GAO 2011, 24). As described in section 4.2.1, the
issue remained of second order until NTM-A took over the reconstruction
of both the police and military. However, the established obligatory literacy
training remains poorly monitored and executed as SIGAR (2014) revealed.
Poor attendance rates to these “mandatory” courses of 50 percent since Feb-
ruary 2011, in addition the ANA’s high attrition rate of estimated 30 to 50
percent annually, question the long-term success of literacy training (SIGAR
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2014b, 10-11). The example illustrates that long- and short-term considera-
tions were hardly balanced with an emphasis on quick wins in quantity for
the expense of quality and sustainability (Giustozzi and Kalinovsky 2016,
290).

The reconstruction mission further exhibited technical as well as staffing
inadequacies. As shown above, GAO (2011, 25) noted a persistent shortfall
in instructors needed for ANA training and mentoring which was not re-
solved until the gradual lift-off of support. Many instructors lacked language
and cultural skills or were too young to be respected by senior personnel
(Giustozzi and Kalinovsky 2016, 317). On the plus side of the mission’s ap-
propriateness, ethnic tensions, which were at the heart of citizen’s security
interests, were incorporated into the reconstruction process. The implemen-
tation of ethnic balance, however, proved difficult. The current composition
of the ANA is indeed multi-ethnic, but not fully balanced (Giustozzi 2015,
139-140).

Concerning the technical adequacy of the mission, logistical shortcom-
ings, the ANA’s military doctrine, and inappropriate procurements exemplify
the unsuitability of key solutions to the Afghan context. First, the logistical
system is already reported a weakness of the ANA by GAO in 2005 in rela-
tion to low levels of education (U.S. GAO 2005, 17-18). Even in 2017, lo-
gistics remain a central weakness of the Afghan forces (DOD 2017, 37). Giu-
stozzi and Kalinovsky (2016, 297) trace back the roots of the problem to an
inappropriate logistical model introduced by the international advisory mis-
sion. In 2007, so-called pull logistics have been introduced following the sys-
tem of the U.S. army. The model is based on bottom-up requests of unit
specific needs, in contrast to push logistics that apply a top-down and time-
based resupply system. Pull logistics are thus more efficient as they only de-
liver the supply needed, but they also require a higher amount of coordina-
tion and integration. The Afghan forces, however, lacked the literacy level
and command coordination needed to apply pull logistics, explaining the
traditional push system used by the ANA. As a result, the “Americanized”
logistical model evolved into a “largely ineffective hybrid” in which the com-
munication of supply needs and delivery takes several weeks, while some
items were still managed by push mechanisms (ibdi.). Similarly, the ANA’s
military doctrine is repeatedly been criticized to be a “word-for-word trans-
lated U.S. doctrine” (Helmer 2008, 80) that is hardly suitable for the Afghan
context. By March 2017, a revision to the ANA training doctrine has been
announced whose outcome is yet to be seen (DOD 2017, 44).

The third issue raised concerning inappropriate SSR activities were faulty
procurements. Apart from the aforementioned mispurchase of boots for the
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army”’, inappropriate procurements were reported resulting from missing
skills in the ANA coupled with a misjudgement of international advisers. The
purchase of 20 G222 cargo planes provides a striking example of the inade-
quate and inefficient decisions made during the advisory mission:

“SIGAR also has found significant instances of waste and squandered
opportunities in the critical area building up the Afghan Air Force. One
of the most egregious was DOD’s $486 million purchase of 20 G222
medium-lift cargo planes for the Afghan Air Force. Due to poor plan-
ning, poor oversight, poor contract management (including possible
fraud), and a misunderstanding of aircraft capabilities, those aircraft
could not even meet operational requirements in the Afghan setting. The
program was ended in March 2013 after experiencing continuous and
severe operational difficulties, including a lack of spare parts. Sixteen of
those 20 aircraft were sold for scrap metal for six cents a pound or

$32,000 in 2013.” (Sopko 2016, 14)

According to Hammes (2015), the complexity of these aircrafts “was simply
more than the Afghans could manage” (331-332). Currently, significant pro-
gress in the development of the Afghan air force is reported, albeit they still
lack sufficient specialized personnel (DOD 2017, 54-55).

Since its launch, the mission clearly adapted to the deteriorating security
situation reflected by raised target sizes and several re-organisations as de-
scribed above. All things considered, the reconstruction of the ANA shows
unsatisfactory results for relevance and appropriateness, hence a level 4 rat-
ing. Although negative results hint for a level 5 rating, the progress being
made in the overall development (e.g. regarding ethnic balance) and adjust-
ment of the international efforts lift the rating to a level 4.

Secondly, the effectiveness of the advisory mission has to be assessed. The
original target to complete the ANA’s reconstruction by 2009 was missed in
both quantitative and qualitative regards as shown in the previous sections.
As of May 2017, the ANA has still not met its approved target size of
195,000, but was staffed at approximately 174,274 personnel — almost 11
percent below the authorized end-strength.® Among them were 1,044
women making up around 0.6 percent of the force (DOD 2017, 51). This
is below the average of 1.3 percent in the ANDSF illustrating that the MOD

# See section 4.3.1 reported by GAO (2005, 16).

% Number without counting civilian personnel (DOD 2017, 51). For May 2017, SIGAR
(2017, 100) reports a force strength of around 180,000 ANA personnel including the
air force (without civilians), which would still be under the authorized end-strength of
195,000.
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is struggling more with gender issues than the MOI (SIGAR 2017, 99, 119).
Nonetheless, this number is still a progress considering the Afghan environ-
ment in which families disallow their daughters to join the army because of
traditional women’s roles or concerns for security. However, the ANA con-
tinues to struggle with the establishment of adequate women facilities which
includes providing a safe environment for female officers (Cordesman and
Lin 2015, 116-117).

A major reason for missing the aims in quality and quantity is the ANA’s
high attrition rate — similar to the ANP as discussed earlier. In fact, this prob-
lem is even worse for the military than for the police. The average attrition
rate was 2.3 percent for the whole ANA in the first quarter of 2017, but due
to high recruitment rates, there was even a small net gain in the army’s
growth (DOD 2017, 52, SIGAR 2017, 106). The U.S. DOD relates this
phenomenon to limited tours of duty and the widespread deployment of the
army forces throughout the country, while police officers usually serve in the
place they live in. In contrast to ANP personnel, it is prohibited for ANA
soldiers to serve in their home areas in order to decrease the risk of political
factionalism or influencing (SIGAR 2017, 106). This relates to the point that
in summer times or during the harvest, the number of unexcused absences
has been observed to go up to 40 percent over the last years (Kriiger 2014,
86). Furthermore, many ANA personnel went home to remit their earnings
to their families. This cause has lately been eased by the introduction of the
electronic payment system (Katzman and Thomas 2017, 34). The enrolment
into AHRIMS also serves the purpose of validating and accounting for ANA
staff, which has been better implemented by the MOD than by the MOI. As
of May 2017, the MOD properly enrolled and accounted for roughly 88
percent of its (including ANA) personnel in AHRIMS, while the MOIT only
reported around 70 percent enrolled (SIGAR 2017, 102-103). Yet, there are
still significant uncertainties about the actual strengths and thus ghost sol-
diers in certain corps, especially in the 215" Corps in Helmand. Already in
the past this corps was a centre of worries as it served in an area of high in-
surgency and was reportedly plagued by corruption and opacity (ibid., 103).
Reports from November 2015 to January 2016 claimed that the 215® Corps
was less than 50 percent staffed (Giustozzi and Ali 2016, 3). Until the end of
the enrolment process, uncertainty about the true manning levels in the corps
remains leaving questions of the overall effectiveness of the ANA’s recon-
struction as well as sustainability issues.

Despite all concerns raised about the effectiveness of the international
mission, it is stressed that the efforts worked out much better for the ANA
than for the ANP (Giustozzi and Kalinovsky 2016, 292). Hammes (2015)
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praises the ANA as an “aggressive, effective fighting force” (291). In 2016,
the military was able to repel insurgent advances for example in Kunduz, but
it also suffered high casualties and kept being challenged by Taliban offen-
sives and insider attacks. In contrast to the ANP whose performance is poorly
rated, the Afghan government and the NATO showed themselves generally
satisfied with the ANA (International Crisis Group 2017b, 14-15). Never-
theless, there are still weaknesses in key areas of the army that showed signs
of quick decay after the withdrawal of advisors, especially in logistics and
planning, but also concerning its general morale (Giustozzi and Ali 2016, 1,
5). Considering all points, the overall effectiveness is rated satisfactory (level
3) as currently positive results stand out of the (nonetheless significant) short-
comings of the process.

Regarding the efficiency of the mission, there are several incidents of
wasted funds such as the aforementioned G222 cargo plane purchase or low
quality boots (Sopko 2016, 14, U.S. GAO 2015, 15). In June 2017 report,
SIGAR describes the U.S. DOD decision of 2007 to buy uniforms for the
ANA with a special pattern on it based on the combat uniforms of the U.S.
Army. The decision has led to a purchase of more than 1.3 million uniforms
through January 2017. These garments were around 40-43 percent more ex-
pensive than those of the ANP using a non-proprietary pattern on their uni-
form. However, there is no evidence that the costly camouflage pattern is
more effective, hence, SIGAR recommends to revise the decision for future
procurement (SIGAR 2017, 37-38). The uncovering of those incidents by
the U.S. GAO or SIGAR demonstrates that measures were in place to ensure
transparency and accountability, but they evidently failed to ensure efficiency
before a decision was taken.

In view of the organisational structure, the mission has been described as
inefficient with regards to complexity and overlapping tasks that undermined
supervision and command-structures (Giustozzi and Kalinovsky 2016, 272-
273). The convoluted structure hampered timely decisions of the army and
police advisory mission as the NTM-A in cooperation with the CSTC-A ex-
ecuted both agendas. In order to enhance efficiency, Helmer (2008, 80)
urged the streamlining of command and simplification of structures which
required, among others, the dissolution of Task Force Phoenix — in Helmer’s
view a redundant, thus unnecessary sub-unit. Another puzzle holds the sep-
aration of OMLTs/ MATs and ETTs/SFAATs whose distinction remains
unclear according to Giustozzi and Kalinovsky (2016, 245). Concerning the
efficiency of outcomes, the effectiveness of literacy training and the question-

able attendance of recruits have been highlighted by SIGAR (2014, 9, 11) as
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risking wasted funds. In particular, the neglect of quality in favour of quan-
tity resulted in limited army capabilities and the need for retraining (Ham-
mes 2015, 287). As in the case of the ANP, the risk of repeated cycles of
training could have been mitigated with in-depth tuition — albeit this would
have resulted in a slower process thus smaller graduation numbers. In view
of the constantly raised target sizes, there was inevitably political pressure on
the instructors to generate high graduation rates (Giustozzi and Kalinovsky
2016, 290).

Most recently, the implementation of AHRIMS in Afghanistan and the
decision to withhold salaries for unaccounted personnel reduces wasted funds
and enhances transparency and accountability in the force. The fact that pay-
processes are still paper-based in 2017 and the actual force strengths of the
ANA remains questionable, curtailed efficient army management in the past
(DOD 2017, 43). The failure to introduce electronic systems earlier under-
lines whole-of-government deficiencies, as it requires literate and technically
adept people to feed and maintain the system. Additionally, officials resisted
the implementation of such a transparent system as they used fraud to func-
tion in their organisations or to enrich themselves — calling for anti-corrup-
tion and leadership reforms (Hammes 2015, 297-298).

To sum up this category, even though, the international efforts did not
struggle with a similar dual organisation as in the case of the ANP, the overall
efficiency is rated clearly inadequate. This level 5 rating derives particularly
from the repeatedly reported inefficiently used funds and low quality of out-
puts that resulted from improper planning and execution.

Concerning the impact of the advisory mission, the statement of
Katzman and Thomas (2017) stands out that the “ANA is reportedly highly
regarded by Afghans as a symbol of nationhood and factional nonalignment”
(34). This positive statement contrasts the ANP’s original reputation as “rob-
bers” (Wilder 2007, 2). On the contrary, the ANA lacks political support in
the villages and rivalling factions in the ANA and MOD have caused internal
struggles weakening the institutions’ public image and functionality (Giu-
stozzi and Ali 2016, 11, 13). On the plus, the progress made in recruiting
female forces — albeit being below the ANDSF’s average — reflects an im-
provement in women’s rights in the society. Even though this advancement
should not be overstated in view of persistent challenges, further measures
are on their way. In carly 2017, the MOD initiated the Gender Occupational
Opportunity Development (GOOD) training programme. The GOOD in-
itiative aims to enhance the capabilities of more than 600 women to perform
in the ANA, including computer and English learning courses. In addition,
the MOD offers the opportunity of higher education to female personnel
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such as a Bachelor’s degree programme at the Dunya University in Kabul
(DOD 2017, 50).

With regard to the impact of the ANA on the well-being of the Afghan
people in general, it has to be noted that the army had the highest civilian
casualty rates among pro-government parties in 2016. UNAMA attributed
more than 50 percent of civilian casualties by pro-government forces to the
ANA (899 out of 1,733) — in contrast to 135 civilian casualties (around 8
percent) attributed to the ANP (UNAMA 2017, 6 n.20).>' Weighing up all
arguments, the mission had a satisfactory impact (level 3) as positive trends
and statements dominate the shortcomings that keep the rating from obtain-
ing higher marks.

The category sustainability and ownership evaluates the continuation of
benefits after the withdrawal of donor support and the integration of local
people and structures into the reform. Thus, the category overlaps, e.g. with
the appropriateness of measures in relation to local traditions, norms and
conditions. Incidences like the G222 cargo plane selling or the ANA’s copy-
paste military doctrine already revealed shortcomings to the ownership of the
process. Just as in the case of the police, some equipment and fuel issued to
Afghan forces disappeared and was found on sale on local markets — hamper-
ing the army’s effectiveness and subverting the sustainability of sponsored
goods (Giustozzi and Kalinovsky 2016, 265). Still in 2017, the CSTC-A
found pilferage and lacking accountability in the corps, albeit noting some
progress (SIGAR 2017, 134).

Furthermore, high attrition rates and the resulting need to recruit and
train new forces create the same limitations on sustainability and institutional
learning for the ANA as for the ANP. As this rate is higher for the ANA, the
consequences are correspondingly more serious (DOD 2017, 34-35). Prior
attempts to increase retention through pay incentives have failed in the past,
so that the international coalition refrained from this idea (SIGAR 2017,
106). The causes of high force attrition are well-known, e.g. poor leadership,
poor medical and welfare services for the ANA, poor payment practices, their
deployment far away from home and chiefs denying leave, or the demoralis-
ing impact of withdrawn international support (Giustozzi 2015, 161-162).
Some of these problems are under reform for instance by introducing the
electronic pay system APPS or President Ghani’s leadership reform. The lat-
ter is part of his four year ANDSF Road Map initiated in early 2017 and

' UNAMA attributed 24 percent of the 11,418 civilian casualties in 2016 to pro-govern-
ment forces, 61 percent to anti-government forces (mainly the Taliban), 10 percent to
ground engagement between the two without being able to identify a specific party
(UNAMA 2017, 3, 6).
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resulted in the replacement of three ANA corps and several brigade com-
manders in the first quarter of the year. The MOI is also included in the
leadership overhaul that aims at correcting corruption and nepotism by
merit-based appointment procedures (SIGAR 2017, 95-96, 101-102).

Concerning the morale of the force, the occurrence of a dependency syn-
drome was previously described. Dependency had a physical and a psycho-
logical component in Afghanistan. Foreign forces delivered equipment,
funding and advice, served as a morale booster’?, and even alleviated corrup-
tion. When the internationals were withdrawn, the morale and performance
of the ANA observably decayed (Giustozzi and Ali 2016, 5, 14). By contrast,
during transition, the Afghans began diverging from the ISAF system by de-
veloping their own solutions and international advisers noted a more proac-
tive mind-set in the force (Giustozzi and Kalinovsky 2016, 302). The short-
comings in the reform process lower the rating for the sustainability criterion,
while positive trends have to be acknowledged as well. The Afghan govern-
ment still lacks the financial resources needed for force sustainment, but it
has increased its contributions over the last years (DOD 2017, 85). Despite
the negative prediction by Kriiger (2014, 40) that no serious reform efforts
are ahead, President Ghani has initiated the Road Map plan that signals in-
creasing commitment and ownership of the force and the security system
beyond. Furthermore, the military doctrine which was simply exported from
the U.S. is also currently under review (DOD 2017, 44). Therefore, the sus-
tainability and ownership receives a level 3 rating (on its four-point scale)
which signals that positive developments are very likely though significant
challenges remain up to the date of this evaluation.

Coming to the next criterion, the previous sections raised concerns about
the coherence of efforts, especially in view of its convoluted structure, e.g.
criticized by Helmer (2008, 80-81). At least the army rebuilding did not have
to struggle with coordination a dual programme like the police mission. Still,
due to its multinational character, language and cultural barriers existed
within the mission and between the advisers and the Afghans. In particular,
the division of labour described for the training structure® proved difficult
to merge when the forces joined their units. The confrontation of different
military doctrines, training and methods was hardly workable (Giustozzi and
Kalinovsky 2016, 253, 273). As there was no common understanding of

52 This uncovers the ambivalent perceptions of international advisers as negative impacts

and perceptions of international advisers have already been described before, e.g. that
some Afghans felt disrespected and wrongly treated (Giustozzi and Kalinovsky 2016,
263).

See section 4.3.1.
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partnering and mentoring, coupled with a lack of clearly defined instructions,
fragmentation between the participating nationalities persisted over time
(ibid., 281). Furthermore, the rotation of staff in the advisory teams was
identified a major challenge for institutional learning, the building of rela-
tionships to the Afghans, and the training schedule. The standardised ANA
training cycle took nine months, whereas the OMLTs were deployed for six
months and the ETTs for one year. The different durations lacked synchro-
nisation resulting in a mismatch of the advising and deployment cycles (ibid.,
274, 291, 314). In total, the organisational structure and execution of the
mission fell short of acting in a joint and coherent fashion, even though the
mission was not complicated by a separately running approach. The overall
coherence of efforts proved unsatisfactory equating to a level 4 rating. This
grade acknowledges the continuous attempts to improve and adapt the mis-
sion over the years (ibid., 280).

The coordination between the military reconstruction and other parts of
the security system is hardly examined in studies about the mission. The low
literacy of the force which is of concern up to today, signals that links be-
tween “soft” issues of developmental concern (such as educational support)
and “hard” military issues (such as equipping the army) have been neglected
in the past. SIGAR (2014, 15-16) on the other side noted increased cooper-
ation between the UNESCO, the GIZ, the Afghan Ministry of Education,
the MOI and MOD on the issue of literacy training, but oversight mecha-
nisms to track the progress are lacking. Concerning the coordination between
the police and the military, reports reveal, it was “so bad that on at least one
occasion British forces, ANP and ANA ended up shooting at each other”
(Giustozzi 2015, 203). Still in 2017, cross-pillar coordination between the
two security forces remains a challenge (DOD 2017, 40). On the ministerial
level, the coordination between the MOI and the MOD has been improved
according to the U.S. DOD (2017, 87). Serious friction and communication
issues between the two Afghan ministries undermined effective joined oper-
ations, yet the situation has reportedly improved over the years (Giustozzi
2015, 203). The friction and even violent clashes can be interpreted in a
broader view as undermining efforts of peacebuilding and intra-Afghan rec-
onciliation. To address the issue, President Ghani included the amelioration
of inter-ministerial unity of command and effort in his Road Map reform
(DOD 2017, 30).

Regarding another area of SSR, frequent allegations have been heard that
ANA officers were involved in drug trafficking. The international coalition
thus failed to forge links with anti-narcotics efforts headed by the United
Kingdom (Giustozzi and Kalinovsky 2016, 266, Hammes 2015, 279). The
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forging and exploitation of ties between different parts of SSR has thus been
insufficiently addressed, in particular in view of effective cross-pillar coordi-
nation on force and ministerial level. In view of the measures taken to en-
hance the situation, the coordination category is rated on a level 4 as the
shortcomings and challenges currently dominate.

The last category reviews the promotion of values by the reconstruction
mission. Concerning the mission itself, a contradiction between the formal
guidelines and the actual implementation of measures can be noted. The
mentoring guidelines recommended, among others, to let the Afghans dis-
cover and apply their own solution and to keep contact with the partnering
units in daily routines (NATO 2013, 18-20). In reality, structures were mod-
elled after Western templates (e.g. the MOD), and segregations, reservations
and even mistrust dominated daily routines (Giustozzi and Kalinovsky 2016,
326, 333). The promotion of values within the army and the MOD was
inhibited by wide-spread corruption and nepotism that also disrupt the chain
of command (ibid., 265). The efforts of President Ghani to overhaul leader-
ship address the common practice of patronage based appointments in the
ANA and MOD (International Crisis Group 2017b, 15). At the same time,
the very need to tackle this issue underlines the shortcomings in the promo-
tion of good governance values by the international coalition. This is also
underlined by reports about incidents when advisers tried to stop the physical
abuse or killing of prisoners and were consequently threatened by the Afghan
soldiers. Some internationals refrained from intervening as they feared for
their lives (Giustozzi and Kalinovsky 2016, 321-322). As in the case of the
police, the GAO and SIGAR reports illustrate that the rebuilding was tried
to be executed in accordance with the principles of transparency and account-
ability, but their limitations have already been noted above. Nevertheless, the
public view of the army stands out positively in comparison to the police.
Accusations of human rights abuses by ANA soldiers have been heard more
often since the security transition, but such incidences are described as ex-
ceptional (Giustozzi 2015, 204-205). Consequently, the reform’s consistency
with values presents overall unsatisfactory results which equates to a level 4
rating. The generally positive reputation, in addition to the reform efforts in
leadership are discernible positive results, despite the numerous persistent
shortfalls in principles and values of security governance.

Putting all categories of the assessment framework together, the average
rating for the ANA reconstruction mission is 3.75. This score underlines that
the results are largely satisfactory with a negative tendency. In contrast to the
police reform whose overall rating was 4.25, the international efforts for mil-
itary reconstruction have performed slightly better. As an illustration of the
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ratings, figure 5 demonstrates the remarkable inefficiency of the mission as
its most striking drawback.

Military Reform Assessment

Overall Rating
Consistency with ; Relevance /
values = ) .+ Appropriateness

G 3%

Coordination /

Linkages e ... Effectiveness
Coherence Efficiency
Sustainability & ,{:'.::
: 1
Ownership mpact

Figure 5: Military Reform Rating (Source: own figure)

In consideration of the several mispurchases and the convoluted mission
structure, the study calls for enhanced pre-decision planning and assessment,
in addition to a streamlining of command-structures (Helmer 2008, 81). Re-
viewing the original targets, the ANA has exceeded the target size of 70,000
forces by more than double, but it lags behind the current target of 195,000
forces (U.S. GAO 2005, 6, DOD 2017, 51). The army is increasingly eth-
nically balanced, but Tajiks are still over-represented in the force. Besides,
ethnic-balancing was raised as a challenge to merit based appointments which
also applies to the ANP (Giustozzi 2015, 139-140). Other reform targets
were loyalty, discipline, professionalization, affordability and sustainability
(Giustozzi and Kalinovsky 2016, 239). In all these issues, improvements are
observable over the years. However, considerable shortcomings have also
been uncovered. In January 2016 President Ghani declared the abolition of
penalties for deserters if they return to the army within six months — revealing
the difficulties concerning loyalty and discipline (Schetter and Mielke 2016,
636). The Afghan government remains dependent on donor support in order
to fund the army (and the police) and educate high numbers of fresh recruits
due to grave attrition rates. This in turn indicates persistent challenges in the
sustainability and professionalization. Therefore, the original targets cannot
be regarded as achieved by 2017. Despite these flaws, the positive reputation
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of the ANA has to be emphasised, in particular in contrast to the police (Giu-
stozzi 2015, 204-205).

4.4. Lessons Learned about SSR and State-Building in
Afghanistan

After analysing the police and military reconstruction, this section merges the
findings with regards to our initial research question on the contribution of
security sector reform on state-building in Afghanistan. In contrast to the
conclusion of the overall research process provided in the next chapter, this
section pays special attention on the lessons learned from our case study. At
this point, the results are discussed in relation to previous research and inter-
pretations in order to critically evaluate our study.

As a starting point, Hammes (2015, 277) noted that security has become
a centre of gravity for international state-building efforts. The review of both
processes confirmed this statement by uncovering the heavy investments
made by the international community, in particular the USA, for the Afghan
security sector. SIGAR (2017, 87) published that as of 30 June 2017, more
than 61.4 percent of all U.S. funding for Afghanistan since 2002 was for the
Afghan security forces, which is more than $73.5 billion. This number illus-
trates the “securitization™* of the state-building programme in the country,
especially under the U.S. flag. Additionally, it underlines that “soft” devel-
opmental issues have been of second-order to funding state-building in the
country. The persistent gap in the recruitment of literate personnel in the
ANP and ANA requires the forging of security and development links. Ac-
tually, the OECD (2008, 13) calls for an implementation of SSR that inte-
grates security and development policies in recognition of the so-called “se-
curity-development nexus” as mentioned in section 2.3. The lack in key
reading skills of the recruits was only integrated after seven years of interna-
tional reconstruction in the country between 2009 and 2010 as a key part of
SSR (Hammes 2015, 288). However, the programme turned out to be of
questionable quality, while the pervasive illiteracy in the ANDSF impedes
their effectiveness and sustainability up till today (Katzman and Thomas
2017, 32, SIGAR 2014, 16-17).

At the outset of the study, it was emphasised that the military and the
police are two distinct security providers whose reconstruction was organised
in a division of labour by the lead nation concept (Hammes 2015, 279).
During the analysis, it has become clear that the lead nation concept failed

> See section 2.3.
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for the ANP’s reconstruction as the USA de facto headed the process by in-
troducing its own model of training and mentoring, and outdoing the Ger-
man approach in terms of funding and staffing. The U.S. leadership in both
rebuilding agendas has, however, not translated into a coherent approach
(Giustozzi and Kalinovsky 2016, 241). Quite the contrary, the operation’s
organisation was criticised as convoluted and overly complex, which inhib-
ited a timely execution of tasks (Helmer 2008, 80). For police reconstruction,
the situation was even more compounded by the dual programmes of the
Europeans (Germany and later the EU) and the U.S.-Americans — visible in
the lower level 5 score for coherence in the ANP’s reconstruction in contrast
to a (still low) level 4 rating of the ANA’s process (see figure 3 & 5). Thus,
the organisational and programmatic execution of both reconstruction pro-
cesses is at odds with the OECD’s “Principles for Good International En-
gagement” that stipulate joint, coordinated and integrated engagement be-
tween international actors (OECD 2007, 3 p.8).

As noted before, there is “a consensus among observers that building up
the ANA worked out much better than the corresponding effort to develop
the ANP” (Giustozzi and Kalinovsky 2016, 292). The average ratings for the
ANA reconstruction of 3.75 and for the AND of 4.25 generally confirm this
statement.”® However, the difference in the numbers and the persistent weak-
nesses of the ANA presented above do not confirm the accentuation of
“much better”. There is hardly any reason given for the better performance,
but simply stated that “the military organisation dedicated to the task was
more comfortable dealing with another military organisation (the Afghan
MoD) than with the Afghan MolI” (ibid.).

The analysis of the reconstruction programmes in this study, on the other
hand, points out three main reasons for the divergence in the reconstruction
performance: the aforementioned dual agenda that hampered the comple-
mentarity of measures, the disagreements within the coalition to balance
counterinsurgency with other policing tasks, and the ambivalent impact of
the ALP. Referring to the second point, the disunity in the coalition resulted
in an overemphasis of counterinsurgency involvement of the police while ne-
glecting civil policing tasks such as criminal prosecution (DOD 2017, 76).
In theory, the police are assigned the task of managing small-scale violence
in a society, i.e. enforcing law and order to support (and execute) the state’s
monopoly on the legitimate use of force in a Weberian sense. The military is
assigned the task and capacities to manage large-scale violence in terms of
operating in large formations or having the heavy equipment to fulfil this
task in contrast to the police (Giustozzi and Isaqzadeh 2013, 3-5). Although

5 See section 4.2.3 for the police rating and 4.3.3 for the military assessment.
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this is an ideal type description of these institutions, the unclear assignment
of tasks and the police’s heavy involvement in counterinsurgency, hence
managing large-scale violence without suitable equipment and training re-
sulted in the observed capacity gaps and higher casualty rates than the army
(Hammes 2015, 296). This beats back on the overall authority and legiti-
macy of the Afghan state, as well as the very need to establish the Afghan
Local Police. In the embattled areas of Helmand and Kandahar, the military
proved able to recapture insurgent provinces, but the police failed to fill ef-
fectively the power vacuum resulting in fragile government authority or a
reoccupation by the Taliban or other insurgent groups (Kriiger 2014, 84).
As of May 2017, almost 30 percent of Afghanistan’s districts were contested
areas, 11 percent were under insurgent control or influence, and less than 60
percent under government control or influence of which the NUG effectively
controls less than 24 percent (SIGAR 2017, 88). In comparison to the same
period in 2016, these numbers illustrate a decline in government authority
over territory with a more than two-percent increase of insurgent-dominated
districts (ibid.).

Concerning the ambivalent role of the ALP, it was created as a remedy
for lacking governmental authority in remote areas hazarding the conse-
quences of impeding DDR-programmes and enabling forces of questionable
loyalty and documented criminal behaviour (Katzman and Thomas 2017,
36-37, Hammes 2015, 299). Co-opting non-state providers of security is in-
deed included in the security reform guidelines provided by the World Bank
(2012, 26). Yet they also stress the accountability of security forces and
measures to rein in human rights abuses, so that the state’s legitimacy is
strengthened and promoted (ibid.). The mixed-record of the ALP under-
mines these aspects. Although the establishment and performance of the
force has been repeatedly criticized e.g. by Hammes (2015, 299), there is
hardly any lessons learned or recommendations offered concerning the local
forces. The study has shown that the MOI is increasingly working on regis-
tering the ALP in AHRIMS, which will provide greater oversight and ac-
countability of this branch (SIGAR 2017, 104). This is in line with the rec-
ommendation by Giustozzi and Isagzadeh (2013, 64) to create stricter
supervision. Yet, they also state that this requires a more capable central bu-
reaucracy, which the MOI failed to develop (ibid.). Still in 2017, the Mol
and its ANP is staying behind the MOD and its ANA in development and
performance (DOD 2017, 42, 70, 76). However, this study also reported
significant progress in the establishment of AHRIMS in both the MOI and
the MOD (SIGAR 2017, 102-103). Therefore, the evaluation results draw a
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more optimistic picture concerning the capacities of the Afghan central gov-
ernment, in particular the MOI, than other studies, e.g. provided by Schetter
and Mielke (2016, 637). A further indication of this assessment is President
Ghani’s Road Map reform that signals discernible progress in state-building
after the termination of the large-scale ISAF. It also confirms the findings
that Afghanistan’s government has generally increased its capacity since 2001
and that the NUG under President Ghani has taken an active role in further
reforming the country despite its internal tensions (Katzman and Thomas
2017, 9). The Bertelsmann Transformation Index underlines Ghani’s posi-
tive reputation among Afghans as a “visionary” (Bertelsmann Stiftung 2016,
24). In the time series, the index reveals that Afghanistan has been on the last
ranks of “hard-line autocracy” signalling failed transformation since the be-
ginning of record in 2006 (Bertelsmann Stiftung 2017). The stateness score
increased from 3,0 in 2006 to 3,8 in 2016, but stays in the second lowest
category (“flawed”). Other indicators such as rule of law (2006: 2,3; 2016:
2,5 raised to the bottom line of “flawed”), political and social integration
(2006: 2,3; 2016: 2,3 equating to the lowest “poor performance” category)
do not follow this positive trend, or even decline such as political participa-
tion (2006: 4,3; 2016: 3,5 meaning “flawed”).’® The latest index of 2016 was
published in the second year of Ghani’s term. Thus, it does not reflect the
latest reform efforts whose impact has to be observed in the upcoming years.
The index scores are therefore more in line with Schetter and Mielke (2016,
637) who note growing repressive policies subverting liberal reform ap-
proaches.

Indeed, the observed progress cannot whitewash the significant short-
comings of the SSR process and current capability gaps in the ANDSF. The
loss of territorial control may turn out a warning sign of setbacks in state-
building. Even worse, Kriiger (2014) attests the ANDSF a “process of decay”
(86) due to high attrition and low retention rates. Giustozzi and Ali (2016)
report about — yet unverified — rumours that the ANA is “on the verge of
collapse” (15). The development of both the ANA and the ANP has proven
to be increasingly difficult to oversee confirming the finding that the situa-
tion is hardly verifiable. With the start of transition, foreign personnel as-
signed for monitoring the capabilities has also been withdrawn leaving the
international side dependent on the reports of the Afghan authorities. The
current RS mission has only little or no direct contact to ANDSF forces be-
low regional commands — for the ANA below corps level, and for ANP below

56

The score for political participation has increased slightly since 2014 (then 3,3) (Ber-
telsmann Stiftung 2017).
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zone-headquarters level. The Afghan records are thus accepted without inde-
pendent verification despite a lack of quality detected in the provided assess-
ments (SIGAR 2017, 97). While prior capability assessments were of ques-
tionable reliability and sustainability too, they did at least track the progress
of the ANDSF over time in order to provide some transparency and data
usable for evaluations (Sopko 2016, 9). The last unit based assessments have
been reported for the year 2013, which makes the data stale in view of the
backsliding of capabilities in the past and turnover of the troops’ composition
(SIGAR 2014a, 5). The international community was aware of this problem;
in 2014, SIGAR warned of declining monitoring capabilities (ibid., 11). For
political stakeholders and donors, this poses the threat of making decisions
based on faulty assessments, while for scholars and the public, the situation
and actions of their representatives become increasingly difficult to appraise.
State-building is described as an inherently complex task and challenging to
study.”” The decreasing insights into the process in Afghanistan have further
impeded in-depths assessments. Figuratively speaking, the transition of secu-
rity responsibility and withdrawal of international staff was like closing the
“black box” of the Afghan state with a lid for external research.

The overall evolution of the state-building approach of the international
coalition in Afghanistan features a significant value gap apparent in the an-
tithesis between the language of guidelines and the actual measures imple-
mented in the country (Giustozzi and Kalinovsky 2016, 334). For example,
the OECD’s handbook on SSR stresses the importance of context-sensitive
reform approaches based on local ownership of the reform process (OECD
2008, 30-32). The international programme in Afghanistan, on the contrary,
implemented copy-and-paste templates for the military doctrine, the minis-
tries, and the logistical system (Giustozzi and Kalinovsky 2016, 333-335).
These were applied out of practical necessity, as the state-building approach
did not rely on years of planning. However, their unsuitability for the Afghan
context resulted in limited capacities of the ANDSF, hence the government
in the areas concerned (ibid., 335, 338). The continuous adaption of security
reconstruction and training programmes demonstrate a “learning by doing”-
approach to state-building which finally resulted in embracing a “good
enough”-attitude (ibid., 337). This is visible in the ISAF Guide that empha-
sises: “Better that the Afghans do something adequately than we do it per-
fectly” (NATO 2013, 19). This in turn led to a more proactive Afghan force
developing their own, albeit imperfect ways of handling its daily routines
(Giustozzi and Kalinovsky 2016, 302).

7 Referring to section 2.4.
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Another central value to any international intervention has been the prin-
ciple to “do no harm” (OECD 2007, 1 p.2). For SSR, this implies to consider
the trade-offs between enabling the institutions to exert violence and their
broader impact on the dynamics of conflict (OECD 2010, 89). In studies
about SSR in Afghanistan critical issues were observed, but not related to this
imperative of engagement. Among others, the impact of the ALP in crime
and human rights abuses, the (illegal) selling of police or military equipment
risking to fuel insurgency and undermine DDR measures, and ultimately the
resentments of Afghan forces caused by inadequate training measures have
been noted in the previous sections. These examples of “harm” caused by the
SSR mission underline the importance of context-sensitive planning and im-
plementing oversight mechanisms in recognition of potential risks and trade-
offs. Both have been repeatedly found to be lacking in the execution of the
reconstruction mission, which again hints for a value gap between the guide-
lines and the implementation of the mission.

The review of the reconstruction processes has revealed that the major
flaws of the mission (e.g. persistent understaffing, the neglect of judiciary
reform, and the lack of an overarching strategy) were recognised at an early
stage (U.S. GAO 2005, 14-15, 29). This confirms the statement of Hammes
(2015, 290) that failings were known, but the NATO had been unable to
address them. The repeated changes in plan are of Janus-faced character, as
they do not only demonstrate, in a positive notion, the adaptiveness of the
process, but also the lack of overarching, long-term strategies (Sedra 2007,
170). Remembering the findings of section 2.2.1, transformation of political
institutions is a painfully slow process taking generations, so that the World
Bank cautions to “not expect too much, too soon” (World Bank 2011, 108).
In view of the constant changes of plan in Afghanistan, the actual impact of
measures seems hard to gauge as plans were discarded as ineffective after a
short time span.

Summarising the evaluation results concerning the three dimensions of
state-building (authority, capacity, legitimacy)**applicable to the security do-
main, the process remains incomplete as persistent challenges have been re-
vealed. Insurgent forces keep challenging government authority and the
strengthening of the monopoly on the legitimate use of force. The Afghan
government is currently not able to provide for security within its territory.
Even worse, pro-government forces have been identified as a cause for civilian
casualties and human rights abuses (UNAMA 2017, 94-96). This deprives
the government of popular loyalty, hence state legitimacy as emphasised in
section 2.1.2 about core functions of the state (OECD 2010, 88).

%8 Referring to section 3.2.
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The Taliban are still able to install and maintain shadow administration
structures in their controlled districts that impede central government au-
thority (Ruttig 2016, 118). Furthermore, the NUG remains dependent on
foreign support to uphold and enforce their authority in embattled areas. The
persistent donor dependency of the Afghan state also refers to the capacity
dimension regarding lacking financial sustainability”” and noticeable gaps in
key skills of the ANDSF (Ruttig 2015). However, in all three key dimen-
sions, the support provided through SSR measures resulted in improvements
and ongoing reform efforts. President Ghani’s Road Map demonstrates in-
creased Afghan ownership of the reform efforts. Though partisanship, cor-
ruption and internal disagreements permeate the NUG and all levels of the
security sector, political willingness to address these issues is visible in the
reassighment of leadership posts starting in early 2017 (SIGAR 2017, 94-
95). At the same time, resistance against the reform has been noted as e.g.
anti-corruption plans and redeployment result in power losses of current
profiteers on all levels of the system (International Crisis Group 2017b, i).

For a better illustration of the findings, the following figure sums up the
core results about the state-building progress (figure 6). Based on the analysis
of the police and military reconstruction process, the points presented refer
particularly to the security domain, thus they remain limited in their scope.
Nonetheless, they provide an overview of the key contributions of SSR to the
current status of state-building in Afghanistan.

Despite the shortcomings of the international reconstruction agenda and
continuing weaknesses of the Afghan security system and the state in general,
it has to be stressed that the entry point for reform was starting from sham-
bles. Entire governance structures and personnel had to be created from the
remnants of war and the authoritarian rule of the Taliban. Being fully aware
of the shortfalls of the reconstruction process and current status, to raise more
than 350.000 security forces and establishing training and administration
structures including the ministries, is an undeniable success of the interna-
tional and local state-building efforts. As Hammes (2015) points out, “these
are truly remarkable accomplishments” (277-278). The main challenge of
state-building in Afghanistan has thus not been to create, but to sustain and
enhance the achievements. This in turn relates back to the imbalance be-
tween quality and quantity of the reconstruction approach (Sedra 2010,

> Donor support has contributed the majority of Afghanistan’s national budget, though

there is a tendency of increased national capability. While the donor funding made up
around 70 percent of the national budget in 2013-2014, in the current fiscal year 1396,
the contribution is estimated at 62 percent (SIGAR 2017, 161, Bertelsmann Stiftung
2016, 4). This number still underlines Afghanistan’s heavy aid dependency.
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236). The repeated backsliding of capabilities in the ANDSF and heavy do-
nor dependency of the Afghan state are only two manifestations of fragile
accomplishments by SSR in the framework of state-building.

Authority
e challenged territorial control
¢ dependent on foreign support
* persistent shadow structures

State-Building Status of the

Afghan Security Domain
Capacity Legitimacy
* dependency & weak institutions * partisanship & fragmentation
* reform progress e increased ownership
* struggling with retention * progress in accountability

Figure 6: State-Building Status of the Afghan Security Domain (Source: own figure)
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5. Conclusion: Digging into Chaos

After more than 15 years of international intervention in Afghanistan, the
Afghan state is still challenged by internal strife resulting in the death and
displacement of thousands of its people every year. Even worse, civilian cas-
ualties have been on the rise with 2016 being the most violent year since
UNAMA started recording these tolls in 2009 (UNAMA 2017, 3-5). The
Afghan state is unable to guarantee the security of its inhabitants, calling into
question the overall impact of international efforts to re-build the Afghan
state and its security system. Therefore, the study aimed to identify the con-
tribution of security sector reconstruction to state-building in Afghanistan.

As a first step, this required to understand the fundamentals of the state,
state-building and the role of security. This theoretical review has revealed
the lack of conceptual clarity of the state, its requirements and key features,
which translate into the disagreements about the chances of state-building.
The academic dispute is apparent in the clash between state-building propo-
nents and opponents arguing about the very possibility of purposeful state-
building and beyond about the role of externals to administer this process
(Debiel and Rinck 2017, 404). Despite these elementary controversies, in
international politics state-building has evolved into a common practice for
countering fragility and its negative fallouts such as terrorism (Fukuyama
2005, xvii).

Based on the Weberian model of a bureaucratised state, state-building is
an inherently Western and normative conception with security as a core func-
tion needed to gain stability and legitimacy (Sisk 2013, 54-55). Yet the very
definition of legitimacy remains a controversial issue (Eabrasu 2012, 207-
208). Therefore, already the initial chapters of the study illustrated the unre-
solved controversies about the ubiquitous cornerstone of political sciences
and the world order itself: the state. While the state and state-building are
contested subjects, there are currently no coherent and comprehensive con-
ceptual alternatives to them (Debiel and Rinck 2017, 410, Fukuyama 2005,
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162). The continuous debate about the concepts has contributed to their
evolution and further improvements, which has been uncovered in compar-
ison to peace-building and nation-building in section 2.2.2. This also reflects
the adaption of the reconstruction process in Afghanistan.

The mixed record of state-building approaches in Afghanistan and other
countries has led to an increasing disillusionment among the international
practitioners of state-building — in particular the USA (Debiel and Rinck
2017, 404, Hammes 2015, 303). In view of currently lacking alternatives, as
well as empirical evidence that weak states, not sophisticated states, provide
the breeding ground for international hazards, the main task of research is to
ameliorate current approaches by identifying best practices or developing
new ones (Hirschmann 2016, 48-51). In the words of Francis Fukuyama
(2005, 163): “Learning to do state-building better is thus central to the future
of world order.”

The multidimensional character of the state and the complex interrelat-
edness of policy issues, however, compound this task. Taking a closer look at
state-building evaluations, this manifests in the absence of comparative anal-
ysis and methodological frameworks. Therefore, the study merged existing
evaluation criteria and qualitative analysis in a framework® that may be ap-
plied to other environments in future research. The criteria for evaluation are
based on the OECD’s guidelines for SSR (OECD 2008, 241-242, 2011b,
48-50). To operationalize these criteria, the KfW’s rating levels have been
applied, although the institution itself only evaluates the original five criteria
of state-building.®’ The diverging rating scales with sustainability the only
category to apply a four-point scale are difficult to compare and merge. A
task for the KfW or related future research is therefore to develop a sophisti-
cated, comprehensible and comparable rating scheme for all categories,
which this study could not provide due to its limited scope.

In order to gauge the impact of SSR on state-building, the analysis
merged the sectoral studies and the dimensions provided by the World Bank
— authority, capacity and legitimacy (World Bank 2012, 26). Although this
sounds like a piecemeal approach, the framework acknowledges the multiple
facets of SSR and structures the analysis towards the overarching state-build-
ing agenda. It facilitates the comparison between different programmes such
as the police and the military reconstruction, and offers the opportunity to
expand and even transfer the analysis framework on other areas of state-build-

6 Referring to section 3.

These criteria are relevance, effectiveness, impact, efficiency and sustainability (KfW
2017).
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ing (e.g. the education system). Nevertheless, certain caveats have been ex-
plored that need to be taken into consideration for future research. First, the
evaluation criteria overlap, thus certain points are applicable to several cate-
gories at once. For example, the high attrition rate of the forces hampered
their sustainability and effectiveness at the same time. Secondly, the rating
levels are highly dependent on the researcher’s qualitative judgement. Two
main reasons cause this complication: lacking quantitative data in conflict-
affected countries and the fuzzy thresholds between the rating levels. The first
is directly related to the destructive nature of war making it hard to resolve;
the second is only affected by missing research. Future studies may thus con-
centrate on clarifying and streamlining the rating system in order to facilitate
inter-state comparisons. With this, the analysis on the contribution of SSR
on state-building in Afghanistan offers a first concept to fill the gap of com-
parative studies stressed by Debiel and Rinck (2017, 412).

Referring back to the research question, what security sector reconstruc-
tion contributes to state-building in Afghanistan, the first and foremost result
sounds obvious: it contributes a bulk of financial, material and personnel
resources (Bertelsmann Stiftung 2016, 3). Secondly, it has resulted in a
“Westernization” of the Afghan security system apparent in the structure of
the forces, the ministries, and their management systems (Giustozzi and Ka-
linovsky 2016, 338-340). Thirdly, it has promoted — though insufficiently —
the Afghan’s government monopoly on the use of legitimate force by creating
the institutions to manage small- and large scale violence.

This, in turn, leads to what SSR did not contribute to the overall state-
building process. Most importantly, SSR turned out not to be the panacea
for Afghanistan’s fragility, it was expected to be (Sedra 2007, 160). Referred
to as the “ticket home” (Hammes 2015, 277), the efforts failed to achieve
their initial goals to create mature ANDSF both in quantity and quality. In-
stead, the engagement had to be prolonged several times and due to a deteri-
oration of the security situation even intensified in resources and personnel.
The termination of the large-scale ISAF mission cannot be equated to “the
end of the war” (Otowski 2014, 2), but to an end of in-depth insights into
the capacities of the Afghan state and its forces. This further complicates an
up-to-date assessment of SSR in Afghanistan, as for example unit capabilities
are no more publicly reported. The latest decision to reinforce international
troops illustrates the imperfection and incompleteness of SSR and state-
building in the country (Holland and Walcott 2017). It is important to re-
alise that the deficiencies of SSR in Afghanistan recoiled not only on the
mission’s structure, but also on the self-perception of the actors involved and
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their state-building approach. This is illustrated by the speech of U.S. Presi-
dent Donald Trump on 21 August 2017 in which he called the intervention
in Afghanistan a “war without victory” and rejected future nation-building
in the country (The New York Times 2017).

By and large, the involvement in security system reconstruction in Af-
ghanistan has led to the ultimate recognition that “security forces are essential
but insufficient” (Hammes 2015, 325) to provide for sustainable state-build-
ing. The process is still incomplete and, with respect to the caution issued by
the World Bank, will still need some time to transform the Afghan state from
fragility to resilience (World Bank 2011, 108). Rescarchers, stakeholders and
the public are well advised to consider the World Bank’s warning when trying
to assess the impact of the mission, planning future involvement, or discard-
ing state-building measures as useless. Fragility and thus the demand for
state-building has been observed as increasing rather than diminishing on the
international agenda (Krause and Mallory 2010, 1). This again requires a
refocused research agenda that does not only criticize the failure of state-
building (e.g. Grof§ and Grimm 2016), but reversely asks for the conditions
of its success. Its potential is visible in the evolution of state-building concep-
tions and practices, which have contributed to the adaption of international
efforts in Afghanistan and beyond. The study has revealed that state-building
means, for practitioners and researchers alike, to dig into the chaos of con-
flict, history and society. Digging into such chaos and unravelling its dynam-
ics has, to put it bluntly, the potential to shape the future of the state and
thus tomorrow’s world order.
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