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Foreword

In late 2007, the Canadian Embassy in Washington awarded a 
research and conference grant to the Peace Operations Policy 
Program (POPP) of the School of Public Policy, George Mason 
University, and its Canadian partner, the Pearson Peacekeeping 
Centre (PPC), to conduct a conference titled The Canadian–United 
States Engagement in Afghanistan: An Analysis of the “Whole 
of Government” Approach. This book is the result of that effort.

POPP and the PPC have been working together since their mutual 
establishments in the early 1990s. This conference was the latest in 
joint efforts that span more than 15 years. Both institutions have 
focused on understanding international interventions – peace 
operations – in the complex interplay of many organizations. In the 
aftermath of the Cold War and 9/11, the initial phrase coined by 
Alex Morrison as the “new peacekeeping partnership” has yielded 
to the substantive changes in the international environment. The 
international engagement in Afghanistan is well beyond what we 
were thinking in 1994 and reflects how institutions and nation-
states continue to refine and evolve their thinking and praxis in a 
complicated international realm.

Although Canada and the United States are very similar in culture 
and international outlook, our respective sizes, political systems 
and resources cause us to look at these interventions differently. 
This book includes presentations and papers that represent the 
two countries’ approaches, and – more importantly – the response 
and approaches of the people and government of Afghanistan.

This volume, written and edited by the eminent scholar Dean  
Kenneth Holland, now of Ball State University, reflects these 

PearsonAfghanBk.indb   5 25/09/09   10:59 AM



vi Canadian–United States Engagement in Afghanistan

remarks and commentary. It also includes Dean Holland’s review and 
integration of the conference into the three areas of good governance, 
rule of law and respect for human rights; safety and security; and 
economic and social development. 

We were honoured to have as the conference keynote presenter His 
Excellency Mohammad Ehsan Zia, Minister of Rural Rehabilitation 
and Development of the Government of Afghanistan. He and others 
spoke in detail about the National Solidarity Program and the Com-
munity Development Councils, now over 20,000 strong throughout 
Afghanistan. This program demonstrates the theme of this conference, 
that the most effective engagement is one in which the skills and re-
sources of all the assisting parties are brought to bear in support of 
the Afghan government’s policies and objectives.

Effective development and stability in Afghanistan can only be de-
termined by the whole of government of Afghanistan, the peoples of 
Afghanistan, and the whole of government assistance from the donor 
countries, in particular the United States and Canada.

Charles Robb, former United States senator, former Governor of the 
Commonwealth of Virginia and member of the Afghanistan Study 
Group, gave a significant address to the conference. Senator Robb 
relied on the report of the Afghanistan Study Group to note that 
“achieving success will require a sustained, multi-year commitment 
(from the United States, Canada and the United Kingdom in particu-
lar) coupled with a willingness to make the war in Afghanistan – and 
the rebuild ing of Afghanistan – a higher foreign policy priority than 
it has been.” Now, over a year later, with a new administration in 
Washington, this appears to be happening.

Given the upcoming presidential elections in Afghanistan, the evolv-
ing concepts of US and the Canadian engagement in Afghanistan, this 
book is timely and a great source of information for the elements of 
government in the United States, in Canada, and – as always, most 
importantly – in Afghanistan.

David F. Davis 
Co-director, Peace Operations Policy Program

Ann Livingstone, PhD 
Vice-president, Research, Education and Learning Design 
Pearson Peacekeeping Centre

Jon Keeton 
Independent consultant
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Executive Summary

The NATO armed forces deployed in Afghanistan cannot accomplish 
their mission without partnering with governmental bodies and non-
governmental agencies. The achievement of a stable, democratic and 
self-sustaining Afghanistan requires that the actors within the inter-
national community take an approach to rebuilding the country that 
rejects “go-it-alone” initiatives in favour of cooperation and coordina-
tion. This “whole of government” approach focuses on achieving the 
three broad goals of the Afghanistan National Development Strategy 
(ANDS): good governance, security and development. This approach 
to its mission will enable NATO to withdraw its forces from the Af-
ghanistan theatre in the shortest time possible.

The achievement of good governance in Afghanistan has been compli-
cated by nearly three decades of armed conflict and repeated regime 
change that virtually destroyed the institutions on which democracy 
and the rule of law are based: the judiciary, the police, the legislature, 
the executive, local government and the civil service. Afghanistan has 
had a constitution and elected president only since 2004 and a parlia-
ment only since 2005. The donor nations are providing hundreds of 
millions of dollars to train judges and lawyers, build courthouses, 
train the Afghan National Police (ANP) and reform the prisons. But 
the greatest obstacle to building public trust in the judiciary and the 
police is widespread corruption, fuelled by a large illegal narcotics 
industry. Good governance is a product of a legitimate, smoothly func-
tioning political process, in which there is widespread participation 
from across Afghanistan in terms of standing for political office and 
casting ballots. NATO forces play a critical role in ensuring high voter 
turnout by engaging in counter-insurgency operations and protecting 
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viii Canadian–United States Engagement in Afghanistan

the population. Nurturing better governance and the rule of law re-
quires close and effective cooperation between the military and civilian 
actors. NATO is making a concerted effort to facilitate this cooper-
ation in Afghanistan through development of an information and 
knowledge management portal, known as the Civil-Military Fusion  
Center/Civil-Military Overview (CFC/CMO). However, a spokes-
person for the Afghan government concludes that better coordination 
between segments of the international community will not build a 
functioning police force, legal profession, judiciary and correctional 
facilities without substantially increased investment by the donor 
countries.

Good governance, the rule of law and respect for human rights depend 
upon a high sense of personal safety and national security. While civil-
ian actors play the dominant role in enhancing the governance and 
development sectors, NATO’s International Security Assistance Force 
(ISAF) takes the lead in maintaining and raising the level of security. 
In 2008 the US military shifted the focus of its counterinsurgency ef-
fort from Iraq to Afghanistan. As the numbers of US combat troops 
fall in Iraq, they rise in Afghanistan. The security strategy calls for 
“Afghanisation,” or the gradual handing over by the international 
community of the combat and law enforcement responsibility to the 
Afghan security forces, the Afghan National Army (ANA) and the 
ANP. While ISAF, under the United Nations mandate, has shouldered 
the burden of training, equipping and mentoring the ANA, originally 
the UN assigned the task of upgrading the ANP to Germany. A private 
contractor, DynCorp, with contracts from the US government, was 
also a major source for the professionalisation of the largely illiterate 
national police force. While significant progress has been made in the 
expansion and effectiveness of the Afghan army, raising the quality of 
the police has lagged far behind. NATO currently is reviewing all of 
its options, including taking on a direct role in police training. 

There is also a need to strengthen the Afghan Border Police and the 
Afghan National Directorate of Security. The rise of non-insurgent 
criminal activity, including the kidnapping industry and the nar-
cotics trade, has made many Afghans feel less secure than they felt 
before and is undermining public confidence in the government and 
the international community. There is controversy over whether to 
arm pro-Western militias to guard communities from insurgents and 
criminals, a policy strongly favoured by Hanif Atmar, the Minister of 
the Interior. Funding to do so is available from the USAID-supported 
Afghan Social Outreach Program. One of the most intractable bar-
riers to better security in Afghanistan is the sanctuary that Taliban 
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Executive Summary ix

militants enjoy in Pakistan. The Pakistani armed forces claim that 
they lack the capacity to seize control of the Federally Administered 
Tribal Areas (FATA) along the border with Afghanistan. Under the 
whole of government approach, security – no matter how difficult to 
accomplish – is a means to the end of better governance and increased 
social and economic development.

Afghanistan is one of the most impoverished countries in the world, 
saddled with a poorly performing government and beset by a lack 
of skilled workers and a legal framework to make the country at-
tractive to foreign investors. The perceived lack of security also fuels 
the insurgency by undermining public trust and confidence in the 
constitutional regime. The high rate of unemployment, especially 
among youth, is another major threat to the regime’s legitimacy. 
The 2006 London Conference led to an agreement between donor 
nations and the Afghan government, known as the Afghanistan 
Compact, in which Afghanistan committed to building a democ-
racy and free-enterprise market economy. But economic growth 
depends upon a robust private business sector, a result that is very 
difficult to achieve given the perceived insecurity and impunity. 
Progress has been made, however. In 2001 the per capita annual 
income was US$70; in 2008 the Ministry of Finance reported a per 
capita income of US$300. In 2001 only 15,000 Afghans had access to 
telecommunications facilities; in 2008 more than four million had 
access to a telephone. In 2001 Afghanistan produced 430 megawatts 
of electricity; in 2008 it produced 754 megawatts. In January 2009, 
Kabul for the first time began enjoying 24 hours of electrical power 
each day.1 In 2001 only about one million boys and no girls went to 
school. In 2008, 6.2 million children attended school, including two 
million girls.2 More than 80 percent of the Afghan people now have 
access to basic health services. A high percentage of children have 
been immunised, and the number of health clinics and hospitals has 
grown significantly in recent years.3 

The impressive strides made on key development indicators do not 
change the fundamental picture that there is no clear path by which 
NATO forces can leave Afghanistan in the near future. A concerted 
effort employing the whole of government approach and enhanced 
levels of funding on the part of the United States, Canada, their NATO 
allies and non-allied nations such as Japan and South Korea is needed 
to bring Afghanistan closer to the point where a NATO exit strategy is 
feasible. In the meantime, Canadian and US soldiers, trained to close 
with and destroy the enemy, will continue to build schools, bridges, 
courthouses, health clinics and cold-storage facilities, in an effort 
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x Canadian–United States Engagement in Afghanistan

coordinated with civilian aid agencies, the Afghan government and 
their country’s foreign services to shore up the authority and legitim-
acy of the Afghan government.

Notes
1 Jamil Danish, “As the Lights Come on, TV Sales Surge in Kabul,” 

United Nations Assistance Mission in Afghanistan (UNAMA), 25 Janu-
ary. At http://www.reliefweb.int/rw/rwb.nsf/db900SID/EGUA-
7NNPHD?OpenDocument (accessed 6 February 2009).

2 “Report on Progress toward Security and Stability in Afghanistan,” Re-
port to Congress in Accordance with the 2008 National Defense Authorization Act 
(Section 1230, Public Law 110-181). At http://www.defenselink.mil/pubs/
Report_on_Progress_toward_Security_and_Stability_in_Afghanistan_1230.
pdf (consulted 21 November 2008).

3 “Islamic Republic of Afghanistan: Poverty Reduction Strategy Paper: 
Progress Report,” International Monetary Fund Country Report No. 08/73, 
February 2008. At http://www.imf.org/external/pubs/ft/scr/2008/cr0873.
pdf (consulted 21 December 2008).
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Introduction: The Whole of 
Government Approach

Following national elections in both Canada and the United States 
in the fall of 2008, an examination of both countries’ engagement 
in Afghanistan could not be timelier. More assistance dollars have 
come from the developed countries to Afghanistan than to any other 
country in the world. The United States and Canada are the first and 
third largest donors, respectively. Since 2001, the two North American 
democracies have invested billions of dollars in the rehabilitation of 
the country’s shattered infrastructure and institutions. This volume 
presents the thoughtful analysis of experts from Canada, the United 
States and Afghanistan on how the two donors can most effectively 
partner with Afghanistan to build a stable, prosperous and democratic 
nation in central Asia. 

The approach that is examined by each policy specialist and practi-
tioner is known as “whole of government.” This method requires that 
the donors coordinate assistance with all affected ministries within 
the Afghan government and that the donor countries coordinate 
their efforts, both civilian and military, among their own executive 
departments and ministries. This method of providing assistance to 
Afghanistan is the policy of both the US and Canadian governments. 
The whole of government approach assumes that the rebuilding of 
Afghanistan rests on three pillars: (1) good governance, (2) safety and 
security and (3) economic and social development. Drawing upon les-
sons learned over seven years of effort, the contributors to this volume 
focus on the future, on the steps that must be taken now to achieve the 
goals set by the Bonn Agreement in December 2001 “to end the tragic 
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2 Canadian–United States Engagement in Afghanistan

conflict in Afghanistan and promote national reconciliation, lasting 
peace, stability and respect for human rights in the country.”

The book is based on a conference held at George Mason University’s 
campus in Arlington, Virginia, 15-17 April 2008. The joint sponsors 
were George Mason’s Peace Operations Policy Program (POPP) 
and the Pearson Peacekeeping Centre (PPC) in Ottawa, Canada. 
The conveners were Prof David Davis, POPP Director, and Dr Ann 
Livingstone, PPC’s Vice-president of Research, Education and Learn-
ing Design. His Excellency Mohammad Ehsan Zia, Minister of Rural 
Rehabilitation and Development, Government of the Islamic Republic 
of Afghanistan, delivered the keynote address (the text of Minister 
Zia’s speech follows). This introduction presents the concept of the 
whole of government approach to aiding Afghanistan and provides 
the background information needed by readers to appreciate fully 
Minister Zia’s comments. It also provides the foundation for later 
chapters devoted to the three pillars underlying this strategy.

The conference acknowledged that there is a tendency for donor coun-
tries to work along sectoral lines drawn by the various governmental 
agencies tasked with assisting in the rebuilding and rehabilitation 
of developing countries. This pattern of lack of communication and 
coordination grows from the fact that governments are organised by 
agencies. The existence of agency “silos,” however, leads to barriers 
to success. Experience indicates that cross-linkages bridging agencies 
need to be established to make development efforts successful. The 
management and execution of complex operations require that police, 
military and civilians work together. Thus was born the whole of 
government approach. It is both interdisciplinary and multi-national. 
Policy-making and administrative units within the US, Canadian and 
Afghan governments are striving to collaborate across departmental 
and agency lines.

The focus of the conference was on what is next in Canadian and 
US efforts to strengthen Afghanistan. The discussions were oriented 
toward the future and centred around specific goals. It is easy when 
dealing with the challenges presented by Afghanistan to become 
negative and to dwell on mistakes and failures. Although it is im-
portant to draw lessons from the past, accomplishment requires a 
positive attitude and optimism about what can be done when two 
of the wealthiest and most advanced nations in the world commit 
substantial human and financial resources to a partnership with a 
democratic Afghanistan.
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Introduction: The Whole of Government Approach 3

Historical Background of US and Canadian Assistance  
to Afghanistan

In 2001, following the US-led liberation of Afghanistan from 
Taliban rule, the United Nations Security Council authorised the 
establishment of the International Security Assistance Force (ISAF). 
This force is composed of troops from the member and partner 
states of the North Atlantic Treaty Organization (NATO). ISAF’s 
mission includes helping the Government of Afghanistan rebuild 
key institutions and infrastructure. In 2005, the United States and 
Afghanistan signed a partnership agreement that committed both 
countries to a long-term relationship. Many nations have com-
mitted substantial resources for the reconstruction of the country. 
In August 2008, for example, US Secretary of Defense Robert M. 
Gates announced support for a $20 billion increase in funding for 
Afghanistan’s national army and police force.

Canada is one of the 26 NATO countries in ISAF attempting to 
stabilise Afghanistan, and one of the five NATO members engaged 
in combat, alongside the United States, the United Kingdom, Den-
mark and the Netherlands. The Canadians have 2,500 troops on 
the ground, concentrated in Kandahar Province. In March 2008, 
Canadian Parliament voted to keep its soldiers in Afghanistan 
until 2011, with the proviso that more effort be spent on training 
Afghan security forces. On the civilian side, the United States 
Agency for International Development (USAID) and the Canadian 
International Development Agency (CIDA) provide humanitarian 
and development assistance.

Ministry of Rural Rehabilitation and Development (MRRD)

The mission of the Ministry of Rural Rehabilitation and Develop-
ment is to promote poverty reduction and social protection in rural 
Afghanistan. The ministry’s vision includes not only a poverty-free 
but an opium-free Afghanistan, based on democratic governance 
and self-reliance. The ministry oversees six principal national pro-
grams: the Afghanistan Rural Enterprise Development Program 
(AREDP), National Solidarity Program (NSP), National Rural Ac-
cess Program (NRAP), Rural Water Supply and Sanitation (RWSS), 
National Area-Based Development Program (NADP, or NABDP) 
and Microfinance Investment Support Facility for Afghanistan 
(MISFA), In his address, Minister Zia focused on two of these 
programs: NSP and AREDP.
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4 Canadian–United States Engagement in Afghanistan

National Solidarity Program

The National Solidarity Program was created in 2003 by the Govern-
ment of Afghanistan to develop the ability of Afghan communities to 
identify, plan, manage and monitor their own development projects. 
Ashraf Ghani, Minister of Finance at the time, is credited with design-
ing NSP in accordance with his vision of community-driven develop-
ment. NSP’s primary objectives are to help villages develop a sense 
of solidarity and cohesion, an understanding of, commitment to and 
experience in democracy, and trust in the government. Three decades 
of conflict destroyed the fabric and cohesion of rural communities. At 
least one-quarter of the Afghan population fled their homes during the 
years of Soviet occupation and subsequent civil war. NSP’s secondary 
goals include poverty alleviation and the empowerment of women, 
who must be included in the decision-making process.

Through the provision of block grants, elected village bodies known 
as Community Development Councils (CDCs) determine both the 
priorities and the mechanisms of implementation. For the first time in 
Afghanistan, decision making belongs to a locally elected body. The 
goal is for the community to regard CDCs as their legitimate repre-
sentatives, elected by secret ballot, a process never before utilised in 
Afghanistan. The use of secret ballots has resulted in many CDCs be-
ing comprised of younger men and women who traditionally would 
not have been heard in the communities, where the traditional form 
of governance is by a council of male elders.

An average NSP community comprises 150 families, each of which 
has an average of six members. The target population is all 26 million 
Afghans who live in rural areas (80 percent of the total population). 
The program currently covers more than two-thirds of the villages 
of the country. MRRD’s intention is to involve all rural communities 
in NSP, but some areas are inaccessible because of lack of security or 
roads. This development program is the largest in the country, and 
is the primary vehicle for promoting rural development. CDCs are 
assisted by 27 non-governmental organisations (NGOs) and one UN 
agency, together known as Facilitating Partners (FPs), operating in 
352 of a total of 364 districts and provincial centres throughout all 34 
provinces. Nearly 5,000 FP staff support program implementation. FPs 
provide training, mentorship and support to communities to enable 
them to participate fully in the program. Formulating a Community 
Development Plan (CDP) is an exercise that allows the CDC to map 
out its development requirements and prioritise them. The CDC 
then develops sub-project proposals to apply for funding. Examples 
of completed sub-projects include construction of schools, medical  
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Introduction: The Whole of Government Approach 5

clinics, hospitals, irrigation ditches, roads, bridges and culverts, pro-
vision of safe drinking water (including construction of hand pumps 
and wells), establishment of carpet-weaving businesses and generation 
of electrical power.

As of March 2009, NSP had mobilised activities in 22,104 communities 
in all 34 provinces, helped to elect 21,816 CDCs, facilitated the comple-
tion of 21,664 CDPs and assisted communities in the preparation of 
49,450 sub-project proposals. Block grant disbursements totalling more 
than $540 million had been made. Communities contribute their own 
resources to the projects in addition to those provided by NSP.1 NSP 
has affected more than 13 million Afghans living in rural areas. Block 
grants are calculated at US$200 per family with an average grant of 
US$27,000 and a maximum of US$60,000 per community. Commun-
ities can combine their block grants to finance larger projects such as 
hospitals that serve all participating villages. By participating in the 
NSP process, CDC members develop skills in consensus building, 
accounting, procurement, contract management, operations, main-
tenance and monitoring, and they gain access to Afghan government 
agencies, NGOs and donors.

The World Bank is the primary source of NSP funding. A Bank 
evaluation in June 2006 concluded that returns on NSP investments 
in the communities have been high and immediate. Based upon their 
findings, the World Bank and other joint donors scaled up the NSP 
through 2010 to “lay the foundations for strengthening of community 
level governance, and to support community-managed subprojects 
comprising reconstruction and development that improve access of 
rural communities to social and productive infrastructure and servi-
ces.”2 Additional donors to NSP include the European Union and the 
governments of the United States, United Kingdom, Canada, Japan, 
Germany, Norway, Netherlands, Switzerland, Denmark, Finland, the 
Czech Republic, Australia and New Zealand.

The two most significant obstacles faced by the NSP are the lack of 
access to insecure areas due to the insurgency in four southern prov-
inces and the difficulty in finding FPs to work in these areas. Donor 
financial commitments often arrive well behind schedule, and some 
donors prefer to provide aid directly to the target population rather 
than channel it through the Afghan state apparatus. Late disburse-
ments have forced some CDCs to borrow funds to complete projects 
and to pay them back when they receive their block grants. The NSP 
overspent its budget in 2008, and it took the World Bank several 
months to secure the necessary funding to cover the deficit. From the 
governance viewpoint, a significant shortcoming of NSP is the absence 
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6 Canadian–United States Engagement in Afghanistan

of a governmental policy to make the CDCs official local governing 
bodies, with taxing, law-making and administrative powers. NSP is 
a temporary program, which will enter its third and final phase in 
2010. The bulk of rural service provision is still done by the national 
government through the MRRD. 

Local government reform is the responsibility of the Independent 
Directorate for Local Governance (IDLG), a body that reports directly 
to the president of Afghanistan. In September 2008, the United States 
Agency for International Development (USAID), the US Embassy in 
Kabul and the IDLG signed a memorandum of understanding to sup-
port the IDLG’s strategic plan. The US government committed $94.6 
million to the project, to be used to bring the government closer to 
the people through construction of more than 20 new district centres, 
rehabilitation of over 50 provincial and district offices, and establish-
ment of 17 jirga (tribal elder assembly) halls and training centres. The 
funds will help IDLG raise the capacity of sub-national government 
institutions to coordinate local development programs and support 
greater participation of citizens in provincial development planning. 
The project will also provide training for provincial, district and mu-
nicipal leaders to strengthen their ability to provide public services 
such as sanitation, safe roads, solid waste management and youth 
activities, through improved management, budgeting and constituent 
outreach. The long-term relationship between the IDLG and the CDCs 
has not been finally determined.

Afghanistan Rural Enterprise Development Program

The second national program managed by the Ministry of Rural 
Rehabilitation and Development, highlighted by Minister Zia in his 
keynote address, is the Afghanistan Rural Enterprise Development 
Program (AREDP), scheduled to be launched by President Hamid 
Karzai in 2009. Whereas the primary objective of NSP is the de-
velopment of trust between the people of rural Afghanistan and the 
government, the principal goal of AREDP is poverty reduction and 
sustainable job creation. Although NSP has created few sustainable 
jobs or self-supporting enterprises, it is critical to the success of AREDP 
because it offers access to the rural communities.

Unemployment is more severe in the rural areas where most of the 
population resides than in the urban areas. Eight million people are 
unemployed or underemployed, and two million are involved in 
poppy cultivation and opium production. Most rural inhabitants live 
from subsistence farming. Even though Afghanistan could be self-
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Introduction: The Whole of Government Approach 7

sufficient in agriculture, it exports very little and is heavily dependent 
on imported food and basic consumer items. AREDP is attempting to 
remove the two greatest obstacles to development of private enter-
prises in the countryside: lack of business know-how and access to 
credit. It intends to close the gap between rural and urban incomes 
over a 10-year period by jump-starting private sector growth. It is 
doing this by focusing on selected “Champion Products” in strategic 
sub-sectors of the economy. 

By providing incentives for production of commodities and goods 
where Afghanistan has a comparative advantage, the program aims 
to reduce reliance on imports of mass consumption goods, mostly 
from Pakistan and Iran, and to greatly increase the volume of ex-
ports, especially those to which value has been added in Afghanistan 
through processing. Afghanistan will no longer need to import large 
quantities of chicken, eggs, meat, cooking oil, dishes, tomato paste, 
salt, blankets, matches and soap; in fact, it will be able to become an 
exporter of these consumables as well as dried fruit, milk products, 
carpets and embroidery. Afghanistan will export carpets under its 
own name rather than through Pakistan and Iran. The growth of the 
export sector depends upon effective quality control. The main three 
major program components, therefore, are: (1) facilitation of rural 
enterprises; (2) strategic lending to communities and enterprises; and 
(3) incubation of businesses on a selective basis.

AREDP covers 70 percent of the Afghan villages and aims to cre-
ate 2.15 million jobs by harnessing market forces and building on 
the poor’s own ability to lift themselves with proper support. The 
program aims to raise living standards in the countryside and give 
people hope for the future. It utilises partnerships between govern-
ment and private enterprises. Donor nations and agencies, especially 
the World Bank, are providing the funds for the 10-year budget of 
$568 million. The target is the establishment of one million enterprises 
in the private sector, providing employment to more than two million 
people in rural areas of Afghanistan and contributing $US2 billion 
to the national economy. Secondary outcomes will be the building 
of a business-friendly infrastructure in rural areas, including finan-
cial institutions, reduced reliance on foreign imports, a reduction 
in poppy cultivation, the linking of rural areas to national, regional 
and global markets, the establishment of a society of entrepreneurs 
through mass mobilisation of the people and the incubation of large 
numbers of successful small- and medium-sized enterprises (SMEs). 
AREDP thus seeks to lay the foundation for a politically stable and 
prosperous Afghanistan.
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Separate groups of women and groups of men will start micro-
enterprises using their own savings and micro-credits offered by 
the government and newly established financial institutions. More 
than 5,000 aid workers employed by NGOs will provide training to 
2.5 million Afghans in marketing and other business skills, and will 
supply business coaching until enterprises become self-sustaining. An 
example of an NGO that will provide this training and mentoring is 
Hand in Hand, an Indian non-profit that has trained 284,000 women 
in South India to start 122,000 enterprises through micro-credits. The 
program has a 97 percent repayment rate on its loans. Hand in Hand 
has been active in Afghanistan for two years as well as in South Africa 
and Brazil.

AREDP will reflect the whole of government approach. All agencies 
concerned with rural enterprise promotion and development will 
contribute resources to the program. AREDP will be directed by an 
Afghanistan Enterprise Development Council (AEDC) consisting of 
the president, the minister of Rural Rehabilitation and Development, 
the minister of Finance, the minister of Commerce and Industry, the 
minister of Agriculture, Irrigation and Livestock, the minister of Econ-
omy, the minister of Labor and Social Affairs, the minister of Energy 
and Water, the minister of Public Works, the minister of Counter 
Narcotics, the minister of Transport, the minister of Women’s Affairs, 
the Afghanistan Investment Support Agency, and the Afghanistan 
International Chamber of Commerce. AREDP will integrate the ef-
forts of these governmental agencies to promote development of rural 
enterprises. It will be linked to the other national programs managed 
by MRRD, including the NSP.

Local government structures including the CDCs will participate in 
the program’s management in order to help build their capacity. The 
intention is for AREDP to evolve from a governmental program into 
a small- to medium-sized enterprise that will generate its own operat-
ing costs within eight years. Phase One of AREDP will occur in seven 
provinces within the seven economic zones of Afghanistan.

Provincial Reconstruction Teams

Due to the ongoing insurgency, much of the development and capacity-
building work that is done in rural areas in Afghanistan is done by 
Provincial Reconstruction Teams (PRTs). Minister Zia comments in his 
keynote address that PRTs perform the same functions as the Ministry 
of Rural Rehabilitation and Development, but the Government of Af-
ghanistan has no authority over them. A PRT is a special military unit 
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that provides security while helping with reconstruction in unstable 
nations. It is a prime example of Civil-Military Cooperation (CIMIC), 
discussed in greater detail in subsequent chapters. PRTs first appeared 
in Afghanistan in late 2001, established by the United States in order 
to facilitate reconstruction efforts outside Kabul. Each PRT consists 
of a small operating base from which a group of civilian and military 
specialists works to deliver aid and perform reconstruction projects 
while providing security for them and other aid workers operating 
in the area. PRTs are backed by local and international security forces. 
Typically PRTs consist of between 60 and 100 individuals. After NATO 
became involved in Afghanistan, some PRTs were transferred from the 
US to the NATO countries participating in the International Security 
Assistance Force (ISAF) in 2006. PRTs are now deployed in Iraq as 
well as Afghanistan. There are 25 PRTs staffed by the United States, 
Canada, Lithuania, Australia, New Zealand, Denmark, Germany, the 
United Kingdom, Italy, Spain and the Netherlands; all PRTs report to 
five regional command centres.

Canada has had responsibility for the Kandahar PRT since August 
2005. Kandahar is one of the Afghan provinces in greatest need of 
support and is also among those most targeted by insurgents. The 
Canadian PRT, which consists of more than 300 people, is led from 
its base, Camp Nathan Smith, in Kandahar City. As part of the whole 
of government approach, the Canadian PRT utilises the expertise of 
diplomats, development experts, police and military. It supports key 
initiatives in the province and carries out a broad range of activities 
including training police and strengthening local governance capacity, 
in line with Canada’s priorities in Afghanistan. Other examples of 
activities of the Kandahar PRT are building bridges, culverts, police 
stations and schools, digging wells, assisting farmers, helping women 
to establish carpet-weaving businesses, vaccinating children against 
polio and providing literacy training to adults.

International Security Assistance Force

The ISAF is a security and development mission in Afghanistan led by 
NATO, established by the United Nations Security Council in Decem-
ber 2001 to fulfil the mandate of the Bonn Agreement that called for 
the establishment of a provisional government under Hamid Karzai. 
In 2009 ISAF had around 60,000 troops from 26 NATO countries and 
15 others. The UN initially charged ISAF with securing Kabul and the 
surrounding areas from the Taliban, al Qaeda and Afghan warlords. 
In October 2003, the UN Security Council authorised the expan-
sion of the ISAF mission throughout Afghanistan. After the Afghan  
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National Assembly and Provincial Council elections in the fall of 2005, 
Canada closed its base camp at Kabul and transferred its armed forces 
to Kandahar. General Rick Hillier, Canada’s chief of the defence staff, 
strongly favoured the redeployment in order to give the Canadian 
Armed Forces an opportunity to engage in combat and thus play a role 
similar to that of US and British forces. This move to a combat mission 
was a significant change from the peacekeeping role usually assumed 
by Canada’s armed forces when deployed overseas. Since 2006, ISAF 
has been involved in intensive combat operations in southern Afghan-
istan. ISAF regards security as an essential precondition for meaningful 
development in the four provinces of southern Afghanistan.

The Kandahar Model

One of the dilemmas facing the Ministry of Rural Rehabilitation and 
Development and the donors is the fact that the areas of Afghanistan 
most distressed by poverty are also those most threatened by the 
insurgency. The National Area-Based Development Program (NADP, 
or NABDP) was launched to address this challenge. NADP is part of 
the United Nations Development Program (UNDP) and is one of the 
six closely interlinked National Programs of MRRD. The UNDP is one 
of the principal sources of development funds in Afghanistan. The 
Kandahar model allows the government and its partners to implement 
infrastructure projects in areas previously thought too insecure for de-
velopment work. The model was so successful that it was extended to 
three other provinces: Helmand, Uruzgan and Nangarhar. More than 
180 infrastructure projects, including schools, clinics, roads and water 
systems, have been completed in Kandahar Province under NADP. 

NADP, like NSP, relies on a system of participatory democracy to 
identify, implement and monitor projects. The District Development 
Assemblies (DDAs), made up of both men and women, are the bodies 
that make decisions regarding local development. The DDAs guarantee 
the security of MRRD engineers and contractors visiting their district. 
A second purpose of NADP is to build the institutional and technical 
capacity of MRRD at the district, provincial and national levels.

Notes
1 NSP Monthly Programme Report. At http://www.nspafghanistan.org/

reports_and_publications/weekly_reports/Weekly_Status_Report_of_
NSP_18_October_2008.pdf (accessed 31 October 2008).

2 Islamic Republic of Afghanistan, Ministry of Rural Rehabilitation and De-
velopment, National Solidarity Programme. At http://www.nspafghanistan.
org/faqs.shtm (accessed 30 October 2008).
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Selected Websites
Afghanistan Rural Enterprise Development Program  
http://www.mrrd.gov.af/aredp/Policy%20Paper.htm

International Security Assistance Force 
http://www.nato.int/ISAF/index.html

National Area-Based Development Program 
http://www.mrrd.gov.af/nabdp/ 

National Solidarity Program 
http://www.mrrd.gov.af/nsp/ 

Ministry of Rural Rehabilitation and Development 
http://www.mrrd.gov.af/English/

North Atlantic Treaty Organization 
http://www.nato.int/ 

Provincial Reconstruction Teams 
http://www.state.gov/r/pa/prs/ps/2006/60085.htm 

United Nations Development Program 
http://www.undp.org/ 

World Bank 
http://www.worldbank.org/ 
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Keynote Address by His Excellency 
Mohammad Ehsan Zia, Minister 
of Rural Rehabilitation and 
Development 
George Mason University, Arlington, 
Virginia, 15-17 April 2008

Mr Chairman, excellencies, distinguished delegates, ladies and  
gentlemen: 

It is both an honour and pleasure for me to address this conference. I 
am deeply aware that as keynote speaker, you would wish me to share 
with you the views of my government in regard to the Canadian and 
United States’ engagement in Afghanistan and analysis of the whole 
of government approach. This is quite an impossible task; the govern-
ment of Afghanistan owes so very much to both countries for their 
engagement with us in our security, reconstruction and development 
efforts that I could not do justice to that goal. What is particularly 
noble about the contribution is the realities of Afghanistan in terms 
of social and economic status. 

I am pleased to see this conference take place on the whole of gov-
ernment approach for donor countries. Although it is a simple and 
somewhat obvious concept that various parts of a government should 
work together to develop a common strategy to address security, gov-
ernance and development approaches in fragile states, we know that 
history and the nature of government make this a serious challenge. I 
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would like to take the opportunity at this time to present you with an 
additional challenge as you do your good work in the next two days. 
The obvious next step in the whole of government approach within 
donor countries is to work on harmonisation of approaches between 
donors. Our experience in Afghanistan has shown that this is a crucial 
function to increasing aid effectiveness and achieving our common 
goals of improved security, governance and development. 

I wish to use this keynoting opportunity to discuss what we are do-
ing in the re-establishment of a relationship of trust between the state 
institutions of government and the citizens of the country. And, to 
ask you to consider how you might become involved in helping to 
further that trust so critical to the security and growth of Afghanistan. 
Furthermore, I would also like to describe some of our own attempts 
at the whole of government approach that we are undertaking in 
Afghanistan. In this regard, I will discuss: 

• the National Program Approach that underpins our efforts in 
several key areas;

• successful programs in the Ministry of Rural Rehabilitation and 
Development, or MRRD, that have a direct impact on governance 
and development; and 

• the Kandahar model that brings together all three pillars of the 
whole of government approach: governance, development and 
security. 

The National Program Approach was first announced by HE President 
Hamid Karzai in his Tokyo speech of 2002. This approach was pion-
eered by my ministry with the National Solidarity Program, National 
Rural Access Program, and Rural Water and Sanitation Program. 
Following the development and implementation of these national 
programs for governance and infrastructure, other national programs 
were developed, including the Afghanistan Stabilisation Program, 
National Education Program, National Health Program and National 
Communications Plan. This national program approach most closely 
resembles the whole of government approach, where a single platform 
and set of rules is developed to facilitate collaboration of different 
donors. More specifically, the government of Afghanistan develops 
its own policies, rules and procedures, and the donor community 
can then collaborate on how to finance the programs. Furthermore, 
a framework for collaboration is developed for the private sector, 
NGOs and government that utilises the strengths of each. The result 
is stronger and more capable Afghan institutions that will in time be 
able to take on the responsibility.
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Supporting the national program approach are some coordinating 
bodies at the top of the government, which again approximates a 
whole of government approach. Perhaps the most important is the 
Afghanistan National Development Strategy, or ANDS, whose goal 
is to prioritise investment needs and facilitate donor coordination. 
Through the development of comprehensive sector strategies, the 
Government of Afghanistan will guide and focus efforts on develop-
ment, governance and security. 

Ladies and gentlemen, now I would like to move on to the second part 
of my presentation, which is to discuss some of the national programs 
that are managed by MRRD. 

However, before I discuss the programs in some detail, I would first 
like to briefly introduce my ministry. The Ministry of Rural Rehabilita-
tion and Development is a multi-level, multi-sector and multi-agency 
service ministry. Its mission is to ensure the social, economic and pol-
itical well-being of rural communities, especially poor and vulnerable 
people, while working toward the integration of rural communities 
within the national economy. In achieving this, the focus of my ministry 
for the next five years will be to further strengthen the comprehensive 
rural development approach, focusing mainly on the consolidation of 
the governance structures at village and district levels, and to foster 
linkages between national strategies and local needs and priorities at 
the provincial level. Specifically, MRRD uses participatory and con-
sultative mechanisms to ensure that government responds directly 
to the needs and aspirations of rural people through the delivery of 
services and development priorities by the communities themselves. 
Comprehensive rural development is best facilitated through a whole 
of government approach and therefore sits well within the mandate 
of donor countries such as the United States and Canada. 

MRRD is one of the major actors in the developmental arena of Af-
ghanistan and has in recent years been expanding its services into the 
most remote corners of the country. It has been able to do this through 
its national programs, which address either a direct sectoral need or 
multi-sectoral needs, as in the case of the National Solidarity and the 
National Area Based Development Programs. 

First I would like to discuss the National Solidarity Program, which 
I will refer to as NSP. The genesis for NSP began in 2002, when it 
was recognised that after 23 years of war and separation there was 
a distinct lack of social cohesion at village level. Communities were 
disempowered and could see no possibility for change in their situa-
tion. Trust in the government was non-existent. There was a dire need 
for development, as poverty had long been a central feature of rural 
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Afghanistan. The Government of Afghanistan recognised an urgent 
need for the provision of sound governance structures based on 
democratic principles. The premise behind the initiative was that it 
would to form the much-needed links between the Government of 
Afghanistan and the Afghan people while creating a situation in which 
people could have an impact on their own futures. 

As the largest national program in Afghanistan, NSP is widely re-
cognised as the flagship program for rural development and demo-
cratic governance. The National Solidarity Program has for the first 
time in the history of the country established legitimate governance 
structures through a genuine process of empowerment, promoting 
the active participation of the people in the process of development. 
To date, some 21,000 Community Development Councils, involving 
32,000 villages that represent 70 percent of the population, have been 
established in all provinces across Afghanistan. What makes NSP 
unique is the direct block grants transferred to communities for imple-
mentation of prioritised projects, which to date amount nationally to 
$US432 million. The program has so far raised $US60 million in the 
form of community contributions toward the funding of 33,000 com-
munity projects. This is an achievement that should not be ignored, 
and it proves the potential of rural communities. 

The scope of activities delivered through the Community Develop-
ment Councils has exceeded all expectations. Issues such as women’s 
empowerment, conflict resolution and land management are regularly 
addressed. Community Development Councils are now being utilised 
as the entry point for most community development projects as well 
as for food distribution and other disaster management services. 

As mentioned, women’s empowerment through CDCs is essential, 
and without their involvement, development is always incomplete. 
Through the establishment of CDCs, we have managed to provide 
an equal and equitable approach to building social capital across 
Afghanistan by enabling all groups, be they minority, vulnerable or 
marginalised, to participate in deciding what is best for their commun-
ity. This process has allowed women to become active in defining the 
priority needs of the community. Not only have women been elected 
to CDCs but in some areas they have also formed committees that 
have brought about major changes within their communities. Over 
the last five years, through increased awareness of their role in the 
current environment, women have influenced the profile of NSP sub-
projects. The results are now tangible and visible; this increased process 
of empowerment has resulted in a number of visible projects such as 
schools and clinics, and the most significant project is the construction 
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of a maternity hospital in the Shomali Plains area that would not have 
been possible without women’s voice and their relentless campaigns. 

NSP block grants have also had a major impact on fostering green 
energy technologies through the expansion of micro-hydro power 
generation and the use of solar energy on some projects. In fact, since 
2002, NSP has managed to implement 5,005 power projects compris-
ing micro-hydro power plants and solar panels, benefiting more than 
800,000 families. Today, flying over Afghanistan, one can see even 
the remotest villages lit up, and more than 4.5 million people in the 
rural areas are now benefiting from improved access to energy. What 
is most significant about these energy projects is the role that CDCs 
have taken on to manage and maintain them for the benefit of their 
respective communities. Notwithstanding this, there remains an ex-
tensive amount of work to be done in this sector. 

In addition to development activities, the positive impact of govern-
ance on security and peace is evident from those areas where rural com-
munities are empowered through the NSP process and those where 
they are not. Today, these rural communities are protecting their public 
infrastructures and taking far greater responsibility for the develop-
ment of their community and region. The process of democratically 
electing CDCs has provided a great opportunity for the people in rural 
Afghanistan to learn about the reality of democracy and how they 
could influence their own destiny. Through this bottom-up approach 
to democratisation, we are creating the social cohesion that is neces-
sary for consolidation of peace and future prosperity of Afghanistan.

With respect to the evolution the National Solidarity Program, the 
initial focus was on expansion in order to provide support to the 
entire country. However, once national coverage is achieved, we are 
planning to consolidate these infant governance structures, to ensure 
their sustainability and to further enhance the relationship of trust 
between the government and the people. 

Ladies and gentlemen, the second national program under MRRD 
that I would like to present to you is the Afghanistan Rural Enterprise 
Development Program, or AREDP, which is currently under develop-
ment. This program has a strict development focus on employment 
and income generation opportunities, and intends to utilise the NSP 
local governance structure to expand rural enterprise development 
activities to all CDCs in the country. 

The idea of AREDP came about after the realisation that the majority 
of the development focus by MRRD programs has been in the area of 
governance and infrastructure with a notable gap in relation to rural 
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economic growth, and that the only alternative to eliminating poppy 
cultivation is creating licit livelihood opportunities, including the 
value addition to all rural products. 

Economic growth in rural areas is a major contributor to improved 
security, development and counter-narcotics. The Afghan economy as 
a whole has registered robust growth rates in recent years; however, 
these figures largely reflect booming construction and trade-related 
activities in urban areas and the steep rise in narcotics production. 
There has been little growth of enterprise-related activities in rural 
areas of Afghanistan, and most people still live by subsistence farming. 
Even where Afghanistan could be self-sufficient in agriculture-related 
products, the country imports vast quantities of food and other eas-
ily manufactured daily-use items, while the exports sector remains 
small and undiversified. The dependency on poppy production and 
related activities is seen largely to be caused by massive unemploy-
ment and low income from licit agricultural produce due to lack of 
investment in value-chain facilities and processing infrastructure in 
rural Afghanistan. 

Two major obstacles to private sector enterprise growth (micro, small, 
and medium enterprises) in rural Afghanistan are a shortage of busi-
ness planning, management and marketing know-how and a shortage 
of access to formal credit. There is a strong need for a government-led 
initiative that targets rural areas for the specific purpose of providing 
business support and hand-holding and easy access to credit. 

AREDP is intended to harness the potential of the private sector for 
inclusive economic growth and sustainable rural employment and 
income generation over a 10-year time frame. Through AREDP, the 
government will take a proactive approach in assisting actual and 
potential entrepreneurs and micro, small, and medium enterprises in 
overcoming the various constraints to their development. By focus-
ing on selected “Champion Products” in strategic sub-sectors of the 
economy and on the country’s comparative advantages, the program 
aims to reduce reliance on imports of mass-consumption goods, at the 
same time supporting value addition to export items. This, in turn, will 
help to contribute to reducing unemployment and underemployment 
in rural Afghanistan, which have been major causes of poverty and 
opium cultivation. The government’s interventions will be designed to 
strengthen the private sector through top-down (induced) and bottom-
up (demand-driven) approaches. The main program components are 
enterprise facilitation in rural communities and support for business 
incubation hand-holding services and policy-based lending. 
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An additional key feature of the AREDP program will be to address 
the enabling environment in Afghanistan and the development of 
private sector businesses. A policy unit will be established within 
AREDP to analyse and make recommendations and develop business-
friendly legislation and regulations that will be enacted by other parts 
of government. This will be facilitated through the newly created 
Afghanistan Economic Development Council, which will be headed 
by HE President Karzai and will have the mandate of improving the 
business climate to foster development of micro enterprises and SMEs 
throughout Afghanistan. 

MRRD has several other key national programs that focus primarily 
on infrastructure and sub-national governance and add greatly to the 
effectiveness of the NSP and AREDP programs discussed previously. 
The National Rural Access Program (NRAP) and the Rural Water Sup-
ply and Sanitation Program (RuWatSan) have adopted sector-specific 
approaches to address these needs. These programs are designed to 
provide maximum coverage nationwide on larger-scale infrastructure 
development sub-projects, focused on roads, bridges, culverts and 
safe drinking water and sanitation, while simultaneously ensuring 
the sustainability of these projects through the introduction and ap-
plication of minimum technical standards in their respective sectors. 
The National Area Based Development Program (NABDP) targets 
sub-national development and governance structures. Through its 
community empowerment activities, NABDP facilitates the establish-
ment of participatory and consultative mechanisms at the provincial 
and district level to ensure grassroots engagement in integrated rural 
development planning and implementation processes. 

Ladies and gentlemen, the third topic I would like to discuss is the 
Kandahar model. To substantiate the need for security, governance 
and development, as a holistic approach I would like to present our 
recent experience in the south of the country, which we refer to as the 
Kandahar model. 

This model was developed to address the specific needs of the Kan-
dahar Province where insurgency had escalated out of line with the 
majority of the country. The neighbouring provinces in the south show 
the same trend, and this model is being rolled out to these provinces. 

Rural Kandahar is deeply impoverished because of many years of 
war and drought. Agricultural production is a fraction of what it once 
was. Irrigation systems have deteriorated or have been destroyed. 
Nomads have lost their herds, which were in many cases their only 
means of livelihood. Only poppy cultivation has increased. Because 
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of extreme insecurity, the government, international agencies and 
NGOs could deliver very little support to the villages. Between 2001 
and 2006 larger infrastructure was put in place near and between cit-
ies by private contracting firms; however, village roads, bridges and 
schools remained undeveloped. By the end of 2006 there were signs 
of increasing dissatisfaction amongst communities about the pace and 
progress of development. This, combined with the re-emergence of 
the insurgency, created a volatile situation that demanded immediate 
action on the part of the government. 

As a result of presidential direction, MRRD in January 2007 started 
substantial development initiatives, which are based on active partici-
pation of community at all levels. Through careful assessment of the 
problem in the south combined with an understanding of the culture, 
MRRD developed the Kandahar model. The overall objective of the 
model is to stabilise the security situation through substantial and 
rapid implementation of community-based development activities to 
improve access to public services and increase the visibility of the gov-
ernment in a short period of time. The underlying key principles of the 
model that emerged during the process are: out-of-the-box thinking; 
decentralisation; quick delivery; hands on and continual involvement 
of MRRD leadership in the management of the development process; 
mass participation of the people; and the flexibility of stakeholders. 

These principles are derived from the lessons learned and can be 
further elaborated: 

• Out-of-the-box thinking and a new conceptual framework for 
understanding and coping with the situation were the most 
important factors. We didn’t follow the mainstream view and 
traditional approach of intervention and development, which dic-
tates that without security the work with the affected population 
cannot begin. We believe we should rely on the local people and 
initiate security from communication, interaction and collabora-
tion between the local population and the government. 

• A strong leadership commitment toward the project and regular 
continuous visits to the project sites, despite a lack of security, 
were boosters to the whole process of change and engaged the 
local community people and MRRD personnel in the target area. 

• The main factor to our success in the implementation phase has 
been the decision-making process. Flexibility and rapid implemen-
tation permit us to meet the needs of the villagers and manage 
their expectations. 
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• To facilitate rapid implementation, financial and procurement 
processes need to be decentralised. 

• The potential of local people and their positive inclination toward 
change and development were until recently unknown. The 
active participation in the decision-making and implementation 
processes within the program reflects this changed mindset. 

• The flexibility of donors in changes to implementation methodol-
ogy is a large component of the success of this model. 

As I mentioned before, a unique principle of the model is the strong 
commitment of MRRD’s leadership team. We visit the region every 
month and take the time to meet with the village elders and Commun-
ity Development Councils to demonstrate our personal commitment. 
In return the people reciprocate by guaranteeing the safety of MRRD 
staff who are surveying, planning, designing and implementing the 
projects. This example demonstrates the interconnection of security, 
governance and development with each other and the strong commit-
ment of local people to their own future. Both military and civilian 
authorities have stated that the development work has contributed to 
the stability of the province. It is important to mention and acknow-
ledge that our success in Kandahar has to a large extent been due to 
the flexibility shown by CIDA and to the strong partnership with the 
Canadian PRT. 

Ladies and gentlemen, among all the developmental actors in Af-
ghanistan, the Provincial Reconstruction Teams (PRTs) are the most 
geographically focused, and their activities are no different from those 
taken on by my ministry. The PRTs have many strengths; namely, 
they are self-contained with engineering, development and security 
expertise, and some have independent funding for developmental 
activities. Therefore, there is an opportunity for the 25 PRTs located 
around Afghanistan to play an even more effective role in reconstruc-
tion and development, given that they plan, coordinate and deliver 
their activities in partnership with government institutions and their 
relevant national programs and or regional plan. This can be achieved, 
as we have shown in Kandahar, providing that there is the will to do so. 

In conclusion, it is my expectation that this conference will assist in 
developing a strategy that results in greater Afghan ownership of se-
curity and development, an acknowledgement of the need for much 
greater coordination of development players and an agreement to 
continue working to support Afghan security forces in their develop-
ment toward self sufficiency. 
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I would also like to leave you with a few final thoughts for your con-
sideration in the next two days on additional areas to foster the whole 
of government approach, and to strengthen our efforts to improve 
security, governance and development in Afghanistan. 

Coordination of efforts between all actors – foreign governments, the 
Government of Afghanistan, ISAF, donors, PRTs and international 
organisations – must be given particular attention in the near term. 
Resources are limited, patience among the citizens of the donor coun-
tries and Afghans is finite, and we can not afford to postpone good 
governance amongst ourselves any longer. 

Following on coordination is the need to continue to expand the na-
tional program approach to all corners of Afghanistan in an egalitarian 
manner. To date, various donor countries have concentrated efforts 
in one area with little regard to a complete absence of assistance in 
neighbouring areas. Therefore, I request you to consider ways and 
mechanisms to address the inequality in donor efforts on the ground 
in all three pillars of security, governance and development. As I have 
discussed previously, our national programs – in particular, NSP for 
governance and AREDP for rural enterprise development – are cur-
rently the only efforts to address governance and economic develop-
ment in all 34 provinces, and are an excellent venue for donors to have 
a national impact while strengthening the institutions in Afghanistan. 

Finally, I would like you to explore ways to foster people-to-people 
connections between Afghanistan and donor countries to bring to 
the Afghan people the experience of your communities in terms of 
business development, civil society structures, and governance. The 
benefit will be to increase understanding between your citizens and 
ours so that our efforts in Afghanistan have a human face, and not 
just a face of conflict.

At the end, I would like to extend my special thanks to the govern-
ments of the United States and Canada for their generous and continual 
support in reconstruction and peacebuilding efforts in Afghanistan, 
and to George Mason University for the opportunity to bring us all 
together for such an important discussion. 
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CHAPTER 1

Good Governance, the Rule of Law 
and Respect for Human Rights

Background 

The reconstruction and development of Afghanistan is complicated 
by the fact that nearly three decades of war, strife and state collapse 
virtually destroyed the institutions on which democracy and the rule 
of law are based – the judiciary, police, legislature, executive, local 
government, and civil service. NATO and the donor countries face 
the daunting challenge of fixing a failed state and rebuilding govern-
mental institutions on a very weak foundation. Seven years of effort 
have produced mixed results.

In December 2001, following a US-led military operation in Afghan-
istan and the overthrow of the Taliban regime, leaders of the former 
Afghan mujahideen1 and diaspora met in Germany. There they agreed 
on a plan for the formulation of a new democratic government that 
resulted in the inauguration of Hamid Karzai as chairman of the Af-
ghan Interim Authority.

After a national Council of Elders meeting in 2002, Karzai was chosen 
by the representatives as interim president of Afghanistan. Afghanistan 
convened a constitutional assembly in 2003 that led to ratification of a 
constitution in January 2004. Karzai won the October 2004 presidential 
election and became leader of the Islamic Republic of Afghanistan. 
Parliamentary elections were held in September 2005. The National 
Assembly first sat in December 2005 and included large numbers 

PearsonAfghanBk.indb   23 25/09/09   10:59 AM



24 Canadian–United States Engagement in Afghanistan

of women, making Afghanistan one of the leading countries in the 
world in the representation of women in the national legislature. The 
constitution established three branches (executive, legislature and 
judiciary) to provide checks and balances against the abuse of power. 
A second presidential election is scheduled for August 2009 and a 
second parliamentary election for 2010.

Political Goals of the International Security Assistance Force

ISAF has two essential political goals: to stabilise Afghanistan so that 
free and fair elections can be held, and to democratise the country so 
that all adult Afghans, including women, minorities and other mar-
ginal groups, can participate in elections and hold office. The achieve-
ment of these goals requires substantial military forces. In March 2009, 
there were 60,000 foreign troops in Afghanistan. US President Barack 
Obama had announced in January that he was prepared to send an 
additional 30,000 American military personnel to help stabilise the 
country leading up to the elections in 2009 and 2010.

The 2004 Constitution

It is not surprising, given the leading role that the United States played 
in the liberation of Afghanistan from Taliban rule in 2001, that the 
constitution ratified in 2004 reflects strong American influence. The 
United States has much experience in helping new regimes, established 
in the wake of US military intervention, to write and implement basic 
laws. Examples include the Japanese and Italian constitutions of 1947, 
the German constitution of 1949 and the Iraqi constitution of 2005. 

The Constitution of Afghanistan consists of 160 articles. One of the 
main differences between it and the American Constitution is the role 
of religion. While the founding law of the United States separates 
religion from politics and establishes a secular state, the Afghan consti-
tution proclaims Afghanistan as an Islamic republic. The constitution 
allows followers of other religions to exercise their faith, but apostasy 
from Islam is punishable by death. The constitution declares Pashto 
and Dari as the official languages of the state.

Legislature

The first parliamentary elections under the new constitution were 
held in 2005. The second parliamentary elections are scheduled for 
2010. Afghanistan’s legislature, the National Assembly, is bicameral, 
consisting of the House of the People and the House of Elders.
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The House of the People, or lower chamber, is the more powerful 
house, consisting of 250 delegates directly elected through a system of 
European-style proportional representation. Members serve five-year 
terms and are elected on a provincial basis. The constitution requires 
that at least 64 delegates be women and 10 be Kuchi nomads. The 
House of the People is the chamber primarily responsible for making 
laws and approving executive actions, such as budgets, treaties and 
appointments.

The House of Elders is the upper and less powerful chamber. It has 
102 members. One-third are elected by district councils (one per 
province) for three-year terms, and one-third by provincial councils 
(one per province) for four-year terms. One-third are appointed by the 
president for five-year terms. Because of security concerns, elections 
for the district councils were not held in the 2005 parliamentary elec-
tions. Article 84 requires half of those appointed by the president to be 
women, two to be from disabled and impaired groups, and two to be 
Kuchi nomads. The role of the House of Elders is primarily symbolic 
and advisory, but it does have some veto power over legislation.

Executive

In 2004 Hamid Karzai became the first democratically selected head 
of state in the history of Afghanistan. The second presidential election 
under the new constitution is scheduled for August 2009. The elections 
could not be held in April 2009, as required by the constitution, be-
cause the Independent Election Commission decided that the unstable 
situation in the country made holding them at that time unfeasible. 
Of the 364 districts in the country, 84 were not safe enough to hold 
an election, said Azizullah Ludin, the chairman of the Independent 
Election Commission.2

The constitution provides a strong presidential system, similar to that 
of the United States. The president is elected directly by the Afghan 
people to a five-year term and is eligible for re-election once. There are 
two vice-presidents, one more important than the other. The president 
must be a Muslim and an Afghan citizen born of Afghan parents. The 
president is the commander-in-chief of the armed forces but has no 
control over the armed forces of foreign countries, including those of 
the United States, the United Kingdom and Canada, the three largest 
suppliers of foreign troops. Among the president’s most important 
powers are making policies with the approval of the National As-
sembly; appointing the ministers, the attorney general, the director 
of the central bank, and the justices of the Supreme Court, again with 
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the approval of the National Assembly; and appointing the first and 
second vice-presidents.

Judiciary

The members of the Supreme Court are appointed by the president 
for 10-year terms. The Supreme Court in 2009 was led by Chief Jus-
tice Abdul Salam Azimi, a former university professor who had been 
legal advisor to the president. The Supreme Court is responsible for 
deciding cases on appeal from the lower courts and for managing the 
national judiciary.

There are also Primary Courts and Appeals Courts. The Primary Courts 
serve as trial courts and consist of Provincial Courts, District Courts, 
Juvenile Courts, Commercial Courts and Family Courts. Eligible 
judges can have training in either Islamic jurisprudence or secular law. 
Courts are allowed to use Hanafi jurisprudence in situations where the 
constitution is silent. Hanafi jurisprudence is the oldest of the schools 
of jurisprudence developed by Sunni Islam in the eighth century and 
is one of the six branches of Sharia law. Judges trained in this school 
draw law from four sources, in this order of preference: the Koran, 
the narrations of the Prophet, consensus and analogical reasoning.

The Rule of Law

Essential to the stabilisation of Afghanistan and to achievement of the 
broad goals of security, good governance, and economic and social de-
velopment is the rule of law. The judiciary can play a critical role in the 
realisation of this goal. International donors are providing hundreds 
of millions of dollars to improve the judiciary and reduce bribery and 
other forms of corruption that undermine the primacy of law.

The Afghanistan National Development Strategy (ANDS) lays out 
general goals and benchmarks for the judiciary and the rule of law, 
which are elaborated and specified in the document “Justice and Rule 
of Law Sector Strategy 1387-1391 (2007/08-2012/13),” published in 
March 2008. 

The United Nations assigned to Italy the responsibility of serving as 
the lead donor country for international assistance to the justice sec-
tor in Afghanistan and to Germany the role of lead donor country in 
police training. The World Bank and USAID are also large donors. 
The focus of donor assistance has been on improving the adminis-
tration of the judicial system, training of judges and other judicial 
personnel, reducing corruption, and strengthening of the provincial 
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and district courts. Additional reforms include the establishment of 
a bar association to help professionalise the legal profession, promo-
tion of human rights, and provision of a legal aid service for the poor. 
Additional donor-supported efforts are under way to improve the 
jails and prisons.

Human Rights

The Constitution guarantees citizens the right to life and liberty, 
privacy, peaceful assembly, freedom from torture and freedom of 
expression and speech. Those charged with a crime are guaranteed 
due process of law, including the anglo/American presumption of 
innocence. Women are entitled to the equal protection of the law. The 
constitution dictates that education and health care shall be free for 
all citizens.

Civil Service Reform

A major goal of the donor countries is to improve Afghanistan’s civil 
service and the delivery of services to the people, most of whom live 
in rural areas and a large portion of whom live in the 25 percent of 
districts where security is poor. Donor-funded projects include rais-
ing the capacity of the Independent Administrative Reform and Civil 
Service Commission (IARCSC). 

Local Government

Afghanistan has 34 provinces. The constitution established a unitary 
system of government in which all power in the country emanates 
from the central government, and therefore local governments can 
exercise only the authority conferred on them by the National As-
sembly. (The US and Canadian constitutions, by contrast, establish a 
federal system of government, in which the powers of the national 
government are limited and the sub-national governments, states and 
provinces exercise independent powers. They do not depend on the 
national government for their authority and can exist and function 
apart from the federal government.)

The president appoints a governor for each province, which also has 
a provincial council with members elected for four-year terms. The 
constitution envisages that every village and town will eventually 
also have a council, with members serving for three years, but the 
establishment of all these councils has not been possible because of 
security concerns.
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The minister of Rural Rehabilitation and Development, Ehsan Zia, 
proposes in his address following the introduction of this book that the 
Community Development Councils (CDCs) established in connection 
with the National Solidarity Program (NSP) be made permanent and 
given authority to operate as local governments. This empowerment 
of the CDCs requires action by the National Assembly. In June 2007, 
the World Bank issued a critical report on local government in Afghan-
istan that stated that CDCs enjoy legitimacy, but their funding base, 
and indeed their future existence, is uncertain. The Government of 
Afghanistan’s response to the World Bank report was to create an In-
dependent Directorate of Local Governance (IDLG) reporting directly 
to the president and with supervisory responsibility at the provincial 
level. The government launched the IDLG in September 2007, under 
the direction of Minister Jelani Popal. The goals of the directorate 
echo those of the National Solidarity Program and include establish-
ing and strengthening institutions at the sub-national level that are 
transparent and accountable, ensure popular participation, promote 
the involvement of women in leadership and reduce corruption in the 
public sector. The IDLG in 2007, 2008 and 2009 received major grants 
from USAID, the British Department for International Development 
(DFID) and other donors to help achieve its goals of improving local 
governance and delivery of services to the rural population.

Challenges

The least developed of the institutions associated with governance and 
the rule of law are the judiciary and the police. Upon his swearing in, 
Chief Justice Azimi acknowledged that the prestige and effectiveness 
of the Afghan judiciary are both low and that the people have little con-
fidence that those who go before the courts will receive justice.3 Some 
of the greatest challenges revolve around the difficulty in achieving the 
rule of law. In many parts of the country, regional power holders, some 
of whom hold no official position, effectively exercise political, police 
and judicial authority through control of militias. The Afghan National 
Police (ANP) must supplant the rival militias of the warlords. The legal 
infrastructure, including courthouses, police stations, jails and prisons, 
is underdeveloped. The courts and prisons operate at a low level of 
capacity. The level of expertise of judges and law enforcement officials 
is also very low. The three main sources of law – statutes enacted by 
parliament, Islamic law and tribal law – overlap and contradict each 
other. The Judicial Reform Commission of Afghanistan has not been 
very effective. Some observers, both Afghan and foreign, regard 
Italy’s efforts to reform the judicial and legal system as too narrowly 
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focused. There is a need to train lawyers to represent defendants in 
both criminal and civil cases and to provide access to legal texts for 
both judges and lawyers. 

The Whole of Government Approach and Civil-Military 
Cooperation in Building Democracy and Governance

The national security strategies of the United States and Canada 
identify development, diplomacy and defence as the three pillars 
upholding their global security.4 After several years of experience in 
implementing this whole of government approach to security in Af-
ghanistan, the US and Canadian governments have decided to elevate 
the development pillar and put special emphasis on the democracy 
and governance (DG) sector of development. This shift is evident in 
new partnerships in Afghanistan between the US military and USAID 
and the Canadian armed forces and CIDA. As a result USAID, CIDA 
and their NGO partners increasingly find themselves planning and 
conducting programs alongside the military. The members of these 
new partnerships are defining their parameters and drafting policies 
for civil-military engagement. Speakers on the governance panel have 
explored how the civil-military partnership can contribute to or detract 
from the promotion of US and Canadian democracy and governance 
objectives in Afghanistan.

The Government of Afghanistan’s Perspective

In the address following this chapter, Ashraf Haidari, political counsel-
lor in the Afghan Embassy in Washington, presents the Afghan point 
of view, acknowledging that governance and the rule of law remain 
weak or absent in some parts of the country. He cites the causes as 
the late emergence of the nation-state in the history of Afghanistan, 
a recent history of war and civil strife, and a lack of investment by 
the international community in this sector. He points to a number of 
reasons for slow progress in achieving the rule of law, especially in 
the rural areas:

1. The government lacks the capacity to provide the rule of law to 
the people through a strong judiciary, police and army, because 
of lack of investment from the international community.

2. The lack of effective governance impedes the reconstruction effort.

3. Because the situation in Iraq is worse than in Afghanistan, there 
is a perception that governance is better in Afghanistan than it 
actually is.
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4. The narcotics trade strengthens the Taliban and undermines efforts 
to find licit opportunities for poor farmers, thus eroding the rule 
of law.

Mr Haidari has requested that the international community funnel 
more of its donations through the Afghan government in order to build 
its capacity to provide justice and the rule of law. This approach, he 
says, is the only effective way of enlarging the capability of the Afghan 
government to provide basic services to the people on a sustainable 
basis. He joins Minister Zia in calling upon donors to provide addi-
tional financial support for the National Solidarity Program (NSP), 
the most successful bottom-up program in Afghanistan, to alleviate 
poverty, empower women and improve governance and security.

Notes
1 While this term has various spellings, we have selected this one for the 

purpose of consistency.
2 Dexter Filkins, “Afghan Presidential Election Delayed,” New York 

Times, 30 January 2009. At http://www.nytimes.com/2009/01/30/
world/asia/30afghan.html?_r=1&scp=1&sq=afghan%20presidential%20
election&st=cse (accessed 31 January 2009).

3 “Message of the Chief Justice of the Supreme Court of Islamic Republic of 
Afghanistan, Professor Abdul Salaam Azimi, on the Inauguration Occasion 
of the Supreme Court.” At http://www.supremecourt.gov.af/ (accessed 18 
October 2008).

4 USAID, “2008 Partners Conference: Democracy Promotion after the Third 
Wave: The Era of the Three Ds (Development, Diplomacy, Defense).” At http://
www.usaid.gov/our_work/democracy_and_governance/08partner_confer-
ence/sessions_day1_morning.html#session1 (accessed 22 December 2008).

Selected Websites
Afghanistan National Development Strategy (ANDS) Executive Summary 
http://www.ands.gov.af/ands/final_ands/src/final/ANDS%20Executive% 
20Summary_eng.pdf

Pillar 1: Security 
http://www.president.gov.af/english/np/security.mspx

Pillar 2: Good Governance, Rule of Law and Human Rights 
http://www.president.gov.af/english/np/governance.mspx

Pillar 3: Economic and Social Development 
http://www.globalsecurity.org/military/library/report/2008/afghan-
security-stability_0806-03.htm

Constitution of Afghanistan 
http://www.afghan-web.com/politics/current_constitution.html
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Law of the Organization and Authority of the Courts of Islamic Republic of 
Afghanistan 
http://www.supremecourt.gov.af/PDFiles/Law%20on%20Organization%20
and% 20Jurisdiction%20of%20Courts%20of%20the%20Judiciary,%20English.
pdf

National Assembly of Afghanistan 
http://www.parliament.af/

President of Afghanistan 
http://www.president.gov.af/

Supreme Court of Afghanistan 
http://www.supremecourt.gov.af

PearsonAfghanBk.indb   31 25/09/09   10:59 AM



Remarks by M. Ashraf Haidari, 
Political Counsellor, Embassy of 
Afghanistan, Washington, at George 
Mason University, Arlington, 
Virginia, 15-17 April 2008 

His Excellency Minister M. Ehsan Zia, ladies and gentlemen: 

On behalf of His Excellency Said Tayeb Jawad, Afghanistan’s ambas-
sador to the United States, I would like to thank the George Mason 
University Peace Operations Program, the Pearson Peacekeeping 
Center and the Embassy of Canada in Washington, DC, for hosting 
and sponsoring this conference. Also, please allow me to express our 
deep gratitude to the civil and military women and men of Canada and 
the United States for risking their lives and leaving their loved ones 
behind to support peace and stabilisation operations in Afghanistan. 
We are forever grateful to them. 

Ladies and gentlemen, as you know, governance and rule of law 
remain weak or absent in some parts of Afghanistan. And I think 
three factors have contributed to the perpetuation of lawlessness and 
weakening governance in Afghanistan. These factors include the late 
formation of the modern nation-state in our traditional society, the 
past thirty years of war and state failure, and a lack of attention and 
investment by the international community to help build our govern-
ance and security institutions over the past six years. 

Those of you who have studied Afghanistan or worked there know 
that Afghans have had a rich legal history rooted in our traditional 
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mechanisms of consensual governance: the jirgas and shuras. How-
ever, the process of formalizing and centralizing the rule of law in 
Afghanistan began with the emergence of modern nation-state in the 
late nineteenth century. But unlike the case in other states, this pro-
cess did not benefit from the political resources of colonization, since 
Afghanistan was never fully colonized. 

Between 1919 and 1978, Afghanistan adopted and amended several 
constitutions, which incorporated elements of the secular, Sharia and 
customary laws. However, the central regimes lacked the resources 
to implement the constitutions and to extend governance and rule of 
law throughout Afghanistan. 

Therefore, the presence of the government remained limited to provin-
cial centres, while the practice of customary law effectively dominated 
rural Afghanistan where 80 percent of our population resides. 

The decade of Soviet occupation (1979-89) saw more constitutional 
changes to fit the Communist and Marxist agenda. The rule of law in 
this era primarily served the interests of the Soviet-backed regime – 
which maintained a ministry of national security (the secret police) 
to suppress any opposition to the regime and its relationship with 
the Soviets. 

By contrast, rural Afghanistan came under the control of the mujahi-
deen parties and regional commanders, who replaced the traditional 
leadership and mechanisms of governance. 

Where good mujahideen commanders were in power, they advocated 
for the implementation of the Islamic law or Sharia in combination 
with customary law through jirgas and shuras. Where they were absent, 
guns ruled and anarchy prevailed. 

In the 1990s, Afghanistan’s state institutions completely collapsed due 
to the prevailing anarchy and the Taliban’s terror campaign. However, 
since the overthrow of the Taliban in 2001, we have achieved the key 
objectives of the Bonn Agreement toward building a new state. 

We now have the most progressive constitution in the region; we have 
an elected president; and we have an elected parliament. Despite 
these key achievements, I think three destabilising factors with lo-
cal, regional, and transnational dimensions contribute to worsening 
governance and security in Afghanistan. 

At the local level, we lack the capacity and resources to meet popular 
demands for basic services, including establishing the rule of law. 
After 30 years of war, our state institutions are weak, and the process 
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of reforming our judicial system, the police and the army has not 
received adequate attention and investment from the international 
community over the past six years. 

We know that without governance and security, reconstruction pro-
ceeds slowly or not at all. 

In addition, despite our international partners’ commitment to the 
reconstruction of Afghanistan, regional state and non-state actors have 
concluded that this commitment will be short lived. They see that 
although Afghanistan is the world’s original front in the global war 
against terrorism, attention and resources have been diverted to Iraq, 
where the situation is so bad that it has made Afghanistan look like 
a success story. Unfortunately, this is far from reality on the ground. 

Moreover, trans-national drug traffickers and terrorists have taken 
advantage of our country’s slow reconstruction and have effectively 
hijacked its economic re-emergence. The relationship between drug 
mafias and terrorists is mutually beneficial. The Taliban finance some 
of their operations through a 10 percent tax collected from opium 
producers. And narco-terrorists continue to enjoy an enabling en-
vironment as global demand for Afghanistan’s heroin far outpaces 
the international community’s ability to provide alternative assistance 
for our poor farmers. 

To address these root causes of instability in Afghanistan, we believe, 
the international community must rethink its peacebuilding approach. 

First, the international community must deliver on its commitment to 
implement the Afghanistan Compact and the Afghanistan National 
Development Strategy (ANDS) to help us meet the basic expectations 
of the people. This June in the Paris Conference, the Afghan govern-
ment will present our strategy – which resembles the Marshall Plan 
in vision and scope. Any new strategy or plan should comply with 
the short- and long-term goals of the ANDS, which we and our inter-
national partners need to win the peace in Afghanistan. Failure to do 
so will repeat more of the same, resulting in additional pet projects 
and ad hoc quick fixes without sustainability. 

Donors owe it to their taxpayers to avoid wasting more of their relief 
and reconstruction money for Afghanistan. However, the Paris Con-
ference gives donors an opportunity both to pledge generously and 
to commit to channelling their aid resources through Afghanistan’s 
national budget to ensure aid effectiveness. 

Winning over the people, who have been supportive of the peacebuild-
ing process without the peace dividend so far, is critical to our success 
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in the war against terrorism. If we lose the people in Afghanistan, we 
will never be able to win the peace there, and this is exactly what the 
Taliban are trying to achieve in Afghanistan. 

Second, terrorist sanctuaries in Pakistan must be dismantled. The 
ability of the Taliban insurgency to operate in Afghanistan depends 
on a sophisticated extremist infrastructure across our borders in the 
south and east that recruits, indoctrinates and trains terrorists. Pak-
istan and Afghanistan are now in the same boat and share the same 
enemy. We are optimistic about the new government in Pakistan, and 
look forward to a sincere partnership with them in the fight against 
extremism and terrorism. 

Third, drug-consuming countries must recognize their stake in end-
ing regional narco-terrorism. Millions of lives and billions of dollars 
are lost to the war on drugs in Iran, Russia, Europe and North Amer-
ica each year. If these and other major consuming countries invest 
preventively in rural development and in revitalising Afghanistan’s 
agricultural economy, they will save the lives of their own citizens 
and deal a blow to their own domestic drug mafias. 

When our farmers see that their crops can be preserved with cold 
storage and transported to neighbouring countries on a modern road, 
they will replant their uprooted gardens. But if all they perceive is 
neglect and mismanagement, these farmers will keep falling back on 
the guaranteed profits of a poppy crop. 

We know that winning the peace has a higher rate of success in post-
conflict countries where the majority of people support international 
intervention. 

In Afghanistan, our people overwhelmingly support the presence of 
the international community and their forces to help secure and rebuild 
the country. However, we need to meet their basic expectations. We 
are at a tipping point, and there is no more time to lose. 

Ladies and gentlemen, we often talk about ensuring local ownership, 
about strengthening democratic governance, about women’s partici-
pation, about the need for a bottom-up approach to jump-start the 
stabilisation and reconstruction processes, about eliminating narcotics, 
and about other issues, while trying to find a long-term solution to 
address these challenges facing us all. 

However, we already have a long-term strategic solution in the Na-
tional Solidarity Program (NSP) for most of the challenges we keep 
talking about, which I have just mentioned. Yet this effective bottom-up 
program to alleviate poverty, empower women and improve govern-
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ance and security lacks the requisite resources on the long run. So today 
I join HE Minister Zia in calling upon all of our partners – particularly 
those partners who have provided some funding for NSP – to help 
maintain the National Solidarity Program as the most effective mech-
anism to address the many interdependent governance, security and 
development challenges we face together in Afghanistan. 

Thank you. 
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CHAPTER 2

Safety and Security

Background

Good governance, development and security are the three principal 
goals of the United States and Canada with regard to the stabilisation 
of Afghanistan. They are closely linked. Social and economic develop-
ment requires effective governance and administration, which in turn 
depend upon security. Where insurgents or criminal elements control 
the ground, the national government cannot deliver services to the 
people, and local governments cannot implement the laws. Personal 
safety and national security are therefore the foundations on which 
democracy and good government are based. This chapter explores 
the whole of government approach taken by the United States and 
Canada to improve the security situation in Afghanistan.

Approximately 2,000 civilians died in violent incidents in 2008 in 
Afghanistan. The degree of safety and security varies greatly within 
the country. Conditions in the north and west are relatively good com-
pared to those in the south and east. When the Independent Election 
Commission announced in January 2009 that it was postponing the 
presidential election until August, even though the constitution man-
dates the election for March or April, it cited as the reason that more 
than 23 percent of the districts in the country were not secure enough 
to hold elections. The urgent need to secure as many of these districts 
as possible before the election prompted US President Barack Obama 
to pledge to dispatch up to 30,000 additional troops to Afghanistan, 
a number that would bring the total contingent of foreign military 
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personnel in the country to 110,000, 64,000 of whom would be Amer-
ican and 2,500 Canadian. As the security situation in Iraq improved 
in 2008, Afghanistan, in the words of US Secretary of Defense Robert 
Gates, became America’s “greatest military challenge.” Gates added 
that coordination among the more than 40 countries engaged in the 
war against the insurgency has been “less than stellar.” Gates said it 
will take a long and difficult fight to rout militants and help develop 
a country that rejects the Islamic fundamentalist Taliban and backs its 
own elected government.1

The Whole of Government Approach and Security

Canada’s efforts to stabilise Afghanistan are based on the idea that 
no single element of Canadian power is sufficient to manage the 
complexities of restoring failed or failing states. Canada’s foreign 
policy is to combine defence, diplomacy and development (3D) when 
aiding such states, whether Haiti, the Balkans, Sudan or Afghanistan. 
The 3D policy requires a coordinated and concentrated whole of gov-
ernment approach to achieve the goals of Canada, the international 
community and the population of the failed state. The approach is 
still fairly new, having been first articulated by the Canada’s Depart-
ment of Foreign Affairs and International Trade (DFAIT) in 2005.2 It 
is true that the Department of National Defence and Canadian Forces 
take the lead in providing security, Foreign Affairs Canada assumes 
primary responsibility for enhancing governance, and the Canadian 
International Development Agency (CIDA) is the focal point for sup-
porting development. The whole of government approach, however, 
requires them to coordinate and mutually support each other’s efforts. 
The approach means, for example, that the Canadian armed forces 
are working to enhance all three pillars of governance, development 
and security. They are, therefore, performing many non-military, non-
combat roles. The Canadian Strategic Advisory Team–Afghanistan 
(SAT-A), for instance, supplies a team of military professionals to 
President Karzai’s office to help plan governance and development 
initiatives. At the same time, CIDA and DFAIT support the security 
pillar by funding disarmament of militias, disposal of ammunition 
stockpiles and reform of the police. The active participation of Can-
adian armed forces in the governance and development sectors is a 
reflection of the change that has occurred in the nature of military 
conflict since the collapse of the Soviet Union and the end of the Cold 
War. Poverty, illiteracy, anarchy, organised crime and corruption have 
become the principal enemies that the armed forces must defeat in 
places like Afghanistan.
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It is critical for the governance pillar that the presidential election of 
2009 and the parliamentary and local lections of 2010 be successful and 
draw large numbers of voters from throughout the country. Both the 
United States and Canada must employ whole of government thinking 
to reduce the incidents of violence that marred the 2005 parliament-
ary elections, including the intimidation and murder of candidates.

The Provincial Reconstruction Teams (PRTs) embody the whole of 
government approach to security. The main function of the PRTs is 
to reinforce the authority of the Afghan government. The Canadian 
Kandahar PRT, for example, includes military members, foreign affairs 
officers and CIDA development professionals. PRTs monitor security 
and train Afghan security forces while helping local authorities deliver 
services to the people. 

Afghan National Army

The Afghan government is not yet capable of protecting the people. 
Although responsibility for this important public good falls to the 
army and the police, they lack the capacity to perform their constitu-
tional duties. The Afghan National Army (ANA) is being trained by 
the coalition forces to ultimately take the lead in land-based military 
operations in Afghanistan. ISAF is equipping the ANA with modern 
weapons and newly built, state-of-the-art housing facilities, important 
for soldiers’ morale. Since 2002, billions of dollars worth of military 
equipment, facilities and other forms of assistance have been provided 
to the ANA. Most of the weapons and equipment, including armoured 
vehicles, assault rifles and body armour, comes from the United States. 
Coalition forces have built a national military command centre and 
training compounds in different parts of the country. 

To counteract and dissolve former militias and Taliban supporters, the 
government of Afghanistan has offered cash and vocational training 
as incentives for joining the ANA. As of 2009, the Afghan National 
Army consisted of 80,000 active soldiers. The current goal is to expand 
the ANA to about 134,000 troops.

Afghan National Police

The Afghan National Police (ANP) is the primary police force in Af-
ghanistan. Unlike  the US system, locally based police do not constitute 
the great bulk of law enforcement personnel. The ANP falls within the 
responsibility of the Ministry of the Interior. The ANP can be described 
as a paramilitary police force because of its role in directly confronting 

PearsonAfghanBk.indb   41 25/09/09   10:59 AM



42 Canadian–United States Engagement in Afghanistan

and fighting insurgents; more ANP officers have been killed in fight-
ing the insurgents than ANA personnel. The US military, other NATO 
forces and a European Union-led mission are all engaged in training 
the ANP force, which currently includes more than 70,000 members. 

In 2003 and 2004, coalition forces trained 35,000 officers in basic police 
recruit schools. The training proved insufficient to give the senior po-
lice command the strength it needed to build its own effective police 
force. Germany, as lead nation for police under the Bonn agreement, 
concentrated its efforts on setting up the Kabul Police Academy and 
drafted a long-range strategy for restructuring the police service. How-
ever, Germany’s program had only limited reach into the provinces, 
with the exception of Konduz. 

Because of Germany’s limited resources, the US  Defense and State 
Departments decided in 2005 to shift the implementation of the police 
training and equipment program to the US military. These changes 
led to significant reforms of higher staff levels at the Interior Ministry, 
placement of police mentors throughout the country, substantial pay 
increases and complete restructuring of the payroll system. Police of-
ficers now go to a bank to receive their salary rather than depending 
on a superior police commander to pay them. Because family members 
can also go to the bank to withdraw the salary, it is possible to assign 
police officers to locations far from home. The US  military conducted 
a nationwide reassessment of the ANP’s infrastructure and equipment 
needs and distributed weapons, ammunition, vehicles and furniture. 
It will take several years for these reforms to reach completion.

The Ministry of the Interior

The Minister of the Interior, a member of the president’s cabinet, is 
responsible for Afghanistan’s police forces, other internal security 
forces and counter-narcotics force. The minister is also the Cabinet 
member responsible for the administration of Afghanistan’s provinces. 
In October 2008 President Karzai appointed to the post Mohamad 
Hanif Atmar, then Minister of Education and formerly Minister of 
Rural Rehabilitation and Development. Minister Atmar announced 
plans in February 2009 to form a US-funded community program 
to provide security in areas threatened by Taliban fighters. Minister 
Atmar said that the paramilitary-style force will use the same weapons 
as Afghan police and will be assigned to protect schools, highways 
and other government institutions.3 The coalition force’s decision to 
shift more responsibility to communities for their own security came 
after many years of agitation by the Afghan government in favour of 
this approach.
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The United States Shifts Military Priority from Iraq to 
Afghanistan

In January 2009, following the inauguration of President Barack 
Obama, the US Defense Department announced that the military 
would focus its efforts on achieving shorter-term goals in Afghani-
stan. Secretary of Defense Gates said in a press conference that the 
goals must be achievable in three to five years and would include 
re-establishing Afghan government control in the country’s southern 
and eastern regions as well as boosting security and improving the 
delivery of services to the population. At the same time, he said, US, 
coalition and Afghan military operations must continue to target Al 
Qaeda and Taliban insurgents to prevent Afghanistan from becoming 
a haven for terrorists threatening the United States and other Western 
countries. President Obama referred to Afghanistan and Pakistan as 
“the central front in our enduring struggle against terrorism.”4

Canadian Forces Deployment in Kandahar

Canada has been engaged in Afghanistan since it deployed a combat 
unit to Kandahar in 2001 as part of the US-led coalition to overthrow 
the Taliban regime (Operation Enduring Freedom). A larger contin-
gent of Canadian troops arrived in Afghanistan in early 2002 and was 
widely dispersed. Canada is a member of ISAF and assumed command 
of ISAF Phase V under Lieutenant General Richard Hillier. In 2006 after 
the Canadian troops were redeployed to Kandahar Province, Canada 
began playing a larger combat role. Canada has lead nation status in 
Regional Command (South), which includes not only Kandahar but 
also Helmand Province. Canada also has deployed forces to Kabul to 
train Afghan National Army (ANA) units. Approximately 2,500 Ca-
nadian armed forces personnel are currently deployed in Afghanistan 
as part of ISAF. In January 2008, Canadian Prime Minister Stephen 
Harper announced that Canada would extend its military mission in 
Afghanistan to 2011.

Challenges

There are many challenges to ensuring that all Afghans feel personally 
secure and are free from the threat of Taliban and criminal violence.

1. The insurgents have sanctuaries in Pakistan. The Taliban and 
their allies are able to recruit, equip, arm and train in Pakistan, 
launch raids into the neighbouring eastern and southern prov-
inces of Afghanistan and withdraw to their mountain havens in 
Pakistan.

PearsonAfghanBk.indb   43 25/09/09   10:59 AM



44 Canadian–United States Engagement in Afghanistan

2. The country is large and mountainous. Even 110,000 ISAF troops 
are not enough to control the vast spaces of Afghanistan. The 
Soviets deployed 120,000 troops in the 1980s and were unable 
ever to gain control of the countryside.

3. If the number of coalition forces grows much beyond 100,000, 
they will be seen increasingly as military occupiers rather than 
liberators who are in the country to train the Afghan army and 
police.

4. The insurgents are deeply rooted in Afghanistan and Pakistan and 
enjoy widespread support in the tribal areas along the border.

5. The insurgency has prevented the Afghan government from estab-
lishing its clear authority in 84 of Afghanistan’s 364 districts. The 
Afghan government, therefore, is unable to deliver basic services 
to more than one-fifth of the population. People who receive poor 
or no service from the government will not give it their support.

6. The insurgents are able to finance their military operations from 
the traffic in narcotics. Since the fall of the Taliban, the poppy crop 
in Afghanistan has soared from 8,000 hectares in 2001 to 165,000 
hectares in 2006. The street value of the annual crop is estimated at 
US$3 billion, representing about 90 percent of the world’s heroin 
production. An estimated three million Afghans, more than 10 
percent of the population, are involved in the production of nar-
cotics. The eradication of poppy cultivation is difficult, because 
farmers have few alternative ways of earning a livelihood and 
there is widespread collusion between traffickers and government 
officials and police due to extensive bribery.

7. Criminal elements not associated with the Taliban, including crim-
inal organisations, threaten the safety of Afghans. Kidnapping is 
common. On average, a businessman is kidnapped at least once a 
week in Afghanistan.5 The fear of kidnapping drives entrepreneurs 
out of the country and thus drags down efforts to build a market 
economy, on which development must be based.

8. The Afghan National Army (ANA) and Afghan National Police 
(ANP) have low capacity to secure the country from its foreign and 
domestic enemies. They will need years of training and other forms 
of technical assistance. Many of the soldiers and police officers 
are illiterate, drawn from the lower levels of Afghan society. The 
government lacks sufficient revenue to pay them and must rely 
on foreign contributions. The police have an even lower capacity 
than the army. The United Nations has designated Germany as 
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the lead donor country in the training of the police, but ISAF is 
being asked to play a larger role.

9. The insurgency has prevented not only elections but also de-
velopment projects in areas in the south and east of the country. 
Development is the key to winning popular support for the 
government, democratic institutions and the rule of law, each of 
which is essential for the long-term stability of Afghanistan.

10. The Afghan warlords, who once assisted the US-led coalition in 
defeating the Taliban in 2001, have given up their heavy weapons 
but remain deeply entrenched in Afghan society. Many have been 
able to maintain their militias, albeit on a smaller scale. Their 
power enables them to commit crimes, including land seizures, 
assault, rape, murder and kidnapping, with impunity. The Afghan 
government remains too weak to bring the warlords to justice and 
to disband the militias.
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CHAPTER 3

Economic and Social Development

Ravaged by three decades of war and civil strife, Afghanistan is one of 
the poorest countries in the world. As long as poverty and unemploy-
ment remain widespread, the country will remain politically unstable 
and a potential threat to the security of its neighbours and nations in 
the developed world. Since 2002, a partnership has been developed 
between the government of Afghanistan and the international com-
munity to restore and maintain stability. In 2005 Afghanistan adopted 
several Millennium Development Goals (MDGs), including alleviation 
of poverty, improved health, better education and more security. The 
MDGs recognised that the lack of security was a major impediment 
to private sector development, education and delivery of services to 
the public. 

In 2006 at the London Conference, the government of Afghanistan 
entered into an agreement with the international donor community 
to build a democratic state with a free market economy in exchange 
for long-term financial commitments from the developed countries. 
This agreement was named the Afghanistan Compact and led to the 
Afghanistan National Development Strategy (ANDS). The ANDS is 
based on three pillars: (1) security; (2) governance, the rule of law 
and human rights; and (3) economic and social development. The 
real heart of the ANDS is the last pillar, development. Alleviation of 
poverty will strengthen the country’s capacity to support democratic 
institutions and defeat the insurgency. The bulk of the international 
community’s reconstruction effort focuses on this third pillar. The 
whole of government approach is based on the belief that sustained 
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economic development is the most effective means of defeating the 
militants. Since 2001 the international community has contributed 
more than US$35 billion to the reconstruction of the country.

The Afghanistan Compact and ANDS are based on the assumption 
that sustainable economic growth rests on private sector initiatives 
and investment. A vigorous free market economy, however, depends 
on many “enablers,” including good roads, adequate supply of power, 
high levels of education, accessible, high-quality health care, the rule 
of law, property rights, low rates of inflation, personal safety and 
national security.

The commonly accepted indicators of economic growth in Afghanistan 
are Gross Domestic Product (GDP), GDP per capita, life expectancy, 
infant mortality, unemployment, poverty rate, and percentage of the 
population with access to power, clean water, health care and educa-
tion. Progress has been made. In 2001 the per capita annual income 
was US$70; in 2008 the Ministry of Finance reported a per capita in-
come of US$300, more than a fourfold increase. Afghanistan also has 
made impressive achievements in the fields of communication and 
road building. In 2001 only 15,000 Afghans had access to telecom-
munications facilities; in 2008, more than four million had access to a 
telephone. In 2001, Afghanistan produced 430 megawatts of electricity; 
in 2008 it produced 754 megawatts. In January 2009, transmission lines 
from Mazar-i-Sharif to Kabul were completed, and for the first time 
Kabul began enjoying 24 hours of electrical power each day.1 By the 
end of 2007, almost 60 percent of the Ring Road Network (RRN) had 
been reconstructed. In 2001 only about one million boys and no girls 
went to school. In 2008, 6.2 million children attended school, including 
two million girls.2 More than 80 percent of the Afghan people have 
access to basic health services. A high percentage of children have 
been immunised, and the number of health clinics and hospitals has 
grown significantly in recent years. The number of active community 
health workers and midwives has grown to more than 15,000.3 The 
average growth rates of 16 percent of GDP for the period 2002 to 2006 
put Afghanistan well above the average real growth rates of other 
post-conflict, landlocked countries such as Tajikistan, Kyrgyzstan 
and Uzbekistan.4

Poverty

Two of the driving forces toward instability in Afghanistan are un-
employment and poverty. In the words of the former Finance minister, 
Ashraf Ghani, “A Taliban is an unemployed youth.” The Taliban, it 
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is reported, pay their fighters $US400 a month. Illegal poppy cultiva-
tion supplies farmers with income that they cannot earn through licit 
agricultural activities. Approximately 40 percent of the country’s 30 
million people are unemployed, and some five million Afghans live 
below the official poverty line.5 Poverty is especially widespread in 
rural areas and among the nomadic Kuchis. Many Afghans, especially 
in rural areas where 80 percent of the population live, lack access to 
clean water. 

Infrastructure

Three decades of civil war resulted in widespread destruction and 
neglect of roads, bridges, irrigation systems, dams, power plants, 
transmission lines, oil and gas fields and public buildings. Electricity 
is unavailable in large parts of the country, and where it is available, 
it is intermittent. Less than 10 percent of rural households have access 
to electricity. The lack of reliable power severely hampers Afghan-
istan’s economic development, especially in the manufacturing sector, 
where Afghanistan’s abundant supply of cheap labour could give it 
a competitive advantage. Continuous power outages lead to public 
disappointment with the government and to social unrest.

Although agriculture generates almost half of the country’s wealth 
and employs more than 70 percent of the workforce, most farmers 
not engaged in opium poppy cultivation produce only enough to feed 
themselves and their families, with nothing left to sell in the market. 
The lack of infrastructure, including farm roads, cold-storage facili-
ties, silos, electricity, dams and irrigation, is a serious impediment to 
greater agricultural productivity. 

Human Capital (Health and Education)

The illiteracy rate in Afghanistan is 72 percent. The rate for men is 
57 percent and for women 87 percent. Child labour is common. The 
United Nations Children’s Fund (UNICEF) estimates that about 30 
percent of five to fourteen year olds in Afghanistan are involved in 
some form of labour, and that half of all children are illiterate.6 Only 
50 percent of children attend school, and only 5 percent of girls go to 
high school.

Insecurity in parts of the country deters school attendance. During the 
last eight months in 2008, the Ministry of Education reported that 138 
students and teachers were killed and 172 were wounded in criminal 
and terrorist attacks. During the same period, 651 schools were closed 
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due to threats, and another 122 school buildings were destroyed by 
insurgents.7

The lack of clean water and good health care and knowledge of what 
causes disease is reflected in high death rates, high rates of infant 
mortality and a low life expectancy. Afghanistan’s morbidity rate 
is 19.56 deaths/1,000 population. The infant mortality rate is 154.67 
deaths/1,000 live births, and average life expectancy is 44 years. By 
contrast, the morbidity rate in Canada is 7.61 deaths/1,000 popula-
tion; the infant mortality rate is 5.08 deaths/1,000 live births, and life 
expectancy is 81 years.

The Role of PRTs in Development

There are PRTs in 25 of Afghanistan’s 34 provinces. The mission of 
the PRT is to “assist the Islamic Republic of Afghanistan to extend its 
authority, in order to facilitate the development of a stable and secure 
environment in the identified area of operations, and enable security 
sector reform and reconstruction efforts.”8 PRTs exist to build trust 
among the people in the Afghan government. PRT personnel act as 
coaches and mentors to local government officials. If they coordinate 
their governance improvement and development projects with their 
security mission, PRTs can make a substantial contribution to economic 
and social development.

The whole of government approach is necessary to ensure that the 
PRTs adopt a uniform approach to the ANDS and support civilian 
and Afghan governmental developmental efforts. PRTs have access 
to funds supplied by the Department of Defense, the Commander’s 
Emergency Response Program (CERP) and USAID for construction 
projects needed to supply basic needs and to support economic growth. 
The flexibility that commanders have in disbursement of CERP funds is 
intended to allow them to follow up quickly after a military gain with 
support for development activities selected by the people in order to 
win popular support for the government. Experience shows that CERP 
funds are used most effectively when the military commander adopts 
the whole of government approach and coordinates development ef-
forts with governmental and non-governmental agencies operating 
within the same district. 

A PRT can be viewed as a partnership between defence and diplomacy 
to promote development. PRTs play a critical role in rural develop-
ment. Lack of security hampers the development of the country’s 
natural resources, including forests, minerals, hydrocarbons and 
hydroelectricity. Since 2003, the US Department of Agriculture (USDA) 
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has deployed 51 advisors to work with PRTs. USAID’s Alternative 
Development and Agriculture (ADAG) programs encourage farmers 
to raise legal crops. ADAG programs partner with PRTs to coordinate 
actions in rural areas where security is weak. In 2008 there was a new 
emphasis on the integration of civilian and military development ef-
forts in rural areas. That year the Missouri Army National Guard, the 
Texas Army National Guard and the Nebraska Army National Guard 
fielded the first-ever Agribusiness Development Teams (ADTs). ADTs 
combine expertise in commercial agriculture with an embedded secur-
ity force capable of defending the agricultural experts. 

In his book Fixing Failed States: A Framework for Rebuilding a Fractured 
World (2008), former Afghan Minister of Finance Ashraf Ghani advo-
cates greater investment in the rebuilding and development of higher 
education. He argues that the international community made a mistake 
in 2002 when the donor countries decided to emphasise the expansion 
of elementary and secondary education in Afghanistan. This decision 
was understandable at the time, since the world was outraged that the 
Taliban regime had prohibited girls from attending school. Investment 
in higher education, however, is necessary to produce managers and 
leaders, doctors, engineers, teachers, responsible citizens, and a large 
middle class who will demand the rule of law, democracy, and an end 
to ethnic and tribal conflict. The vacuum of expertise resulting from 
the neglect of higher education has been filled by foreign experts paid 
from the billions of dollars in technical assistance that donor countries 
have given to Afghanistan. Without universities and technical insti-
tutes of high quality, Ghani warns, Afghanistan will remain depend-
ent on expatriates and will be unable to generate public support for a 
government that cannot deliver services without foreign assistance.9 

The aid community has not entirely neglected the universities. The 
next chapter describes efforts by the World Bank and USAID to 
strengthen higher education. It also notes that Canada has recently 
gone beyond supporting only elementary and secondary education 
to providing assistance to the reconstruction and development of 
Kandahar University.
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CHAPTER 4

Rehabilitation of Higher Education 
in Afghanistan: Areas of Potential 
Collaboration between the United 
States and Canada

The program of aid to Afghanistan which Canada has undertaken is 
its largest ever for a single country. Canada’s priorities for Afghanistan 
focus on Kandahar, where the majority of Canadian Armed Forces and 
aid workers are based. More than half of Canada’s effort to rebuild 
and develop Afghanistan occurs in Kandahar Province. In February 
2008, Canadian Prime Minister Stephen Harper announced that Can-
adian aid to Afghanistan, including the deployment of members of 
the Canadian Armed Forces, would continue until 2011. 

In Kandahar, Canada assists the government of Afghanistan to: 

• maintain a more secure environment and establish law and order 
by building the capacity of the Afghan National Army and Police 
and supporting complementary efforts in the areas of justice and 
corrections;

• provide jobs, education, and essential services, like water;

• provide humanitarian assistance to people in need, including 
refugees;

• enhance the management and security of the Afghanistan-Pakistan 
border.
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Nationally, Canada is helping to: 

• build Afghan institutions that are central to Canada’s Kandahar 
priorities and support democratic processes, including elections;

• contribute to Afghan-led political reconciliation efforts aimed at 
weakening the insurgency and fostering a sustainable peace.1

Providing education, thus, is one of Canada’s priorities for the Afghan 
people, one shared by its North Atlantic Treaty Organization (NATO) 
partner, the United States.

In 2008 the CIDA representative within the Kandahar PRT had exten-
sive consultations with the chancellor of Kandahar University, who 
emphasised the urgency of assisting the development of the Faculty 
of Medicine. The Canadian PRT acquired a hospital and presented it 
to Kandahar University as their teaching hospital. The Canadian PRT 
also constructed a wall around the campus and dug a well. Canada 
has become a major donor nation for Kandahar University.

From the Soviet invasion on Christmas Day in 1979 until the joint US, 
British and Canadian liberation of the country from Taliban rule in 
October 2001, Afghanistan’s 19 institutions of higher education were 
major institutional victims of military and political conflict. In the 
1970s, during the Cold War, the United States Agency for International 
Development (USAID) committed millions of dollars to upgrade Kabul 
University, the nation’s flagship institution of higher learning. USAID 
constructed new buildings, landscaped the campus, brought in doz-
ens of professors from the United States and other Western countries 
to teach, improved the library and provided dozens of scholarships 
for young Afghans to obtain graduate degrees in the United States. 
The Soviet Union responded in like manner by investing substantial 
sums of money in Kabul Polytechnic University. However, during 
the years of armed conflict that ensued, the universities virtually 
ceased to function. The pro-Soviet regime arrested, imprisoned and 
executed faculty members with links to the West in general and the 
United States in particular. English was declared the language of war 
Russian the language of peace. The mujahideen factions that filled the 
power vacuum left by the Red Army withdrawal in 1989 persecuted 
professors thought to be sympathetic to Marxism. Kabul University 
became a battleground for factions striving to control Kabul City. Male 
students were drafted into the militias as they walked across campus, 
and university dormitories became barracks for soldiers. Most of the 
university’s buildings were destroyed or heavily damaged. After seiz-
ing Kabul, the Taliban banned all women, both teachers and students, 
from teaching, working or studying at the universities.
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As a result, by 2002 the Afghan universities had lost 90 percent of 
their faculty with Master’s and doctoral degrees, the libraries and 
laboratories had been looted, and most buildings had been destroyed 
or heavily damaged. At Kabul University, for example, there were 
only two computers and no textbooks on campus. Students who took 
the university entrance examination there in the winter of 2002 sat in 
unheated classrooms with no glass in the windows. 

In that year, the principal donor nations – the United States, the 
United Kingdom, Germany, France, Italy, Canada, Japan and South 
Korea – began efforts to rebuild the country. Because properly 
functioning universities are essential to developing a workforce 
that can manage the public and private sectors, the World Bank, 
USAID and other donors began offering assistance to higher educa-
tion. The initial goal was simply to return the universities to a basic 
level of functioning. The 19 institutions of higher education consist 
of six universities, one agricultural institute under the Ministry of 
Agriculture, one polytechnic, one state medical institute and several 
higher teacher colleges.

There are five major programs aimed at rehabilitating higher educa-
tion. One of the most recent, the establishment of the first community 
college in Afghanistan, opens new opportunities for US-Canadian 
collaboration and fulfilment of Canada’s strategy for Afghanistan.

USAID Projects

The United States Agency for International Development is sponsoring 
four major initiatives: the Advancing Afghan Agriculture Alliance 
(A4), the Higher Education Program (HEP), the Afghan e-Quality 
Alliance (AeQA), and the Capacity Development Program (CDP).

Advancing Afghan Agriculture Alliance (A4): The largest sector of the 
Afghan economy is agriculture. The future growth and health of the 
country depend on improvements to farming and processing of agri-
cultural products. Agriculture accounts for approximately 80 percent 
of Afghanistan’s economy. In order for the agricultural sector to be an 
effective engine to drive the Afghan economy, it must develop along 
commercial lines, with a value chain that includes production, post-
harvest added value and export. The human resources necessary to 
develop commercial agriculture successfully, however, are missing. 
Agricultural education is vital to train the numbers of professionals 
needed for Afghan agriculture to become competitive both domestic-
ally and regionally.
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The A4 project works to develop agriculture programs at the major 
agricultural universities in Afghanistan, including Kabul University. 
Purdue University is the lead institution in a consortium that includes 
University of California–Davis, Cornell University and Kansas State 
University. The principal investigator is Kevin McNamara, a professor 
of agricultural economics at Purdue and a former Peace Corps volun-
teer in Afghanistan. The $7 million grant awarded in April 2007 seeks 
to develop agricultural and veterinary programs at Afghan universities 
and to establish partnerships among Afghanistan’s Ministry of Agri-
culture, local economic development organisations and universities.

The A4 supports capacity-building in the Faculty of Agriculture in five 
Afghan universities: Kabul, Herat, Balkh, Nangarhar and Kandahar. 
The goal is to strengthen the academic and professional capacity of the 
five institutions by building university capacity for agriculture educa-
tion and preparing students for the job market. The technical assistance 
provided supports curriculum reform, strengthening relationships 
between the universities and Ministry of Agriculture, strengthening 
the skills of university teachers, and raising the competency of the 
Ministry of Agriculture.

The project provides scholarships to Afghan students to pursue 
advanced degrees at universities in the United States and India in 
agricultural economics, agronomy, plant science and English. After 
completing their Master’s degrees, the students will return to join 
the Faculty of Agriculture as assistant professors. The project also 
provides co-curricular activities for undergraduate agriculture ma-
jors at Kabul University, including internships at the demonstration 
farm and greenhouses built on the campus by the project. The goal 
is to prepare the students for jobs in the local agricultural economy. 
The graduates of the five universities, together with those who have 
earned Master’s degrees overseas, will play a vital role in rebuilding 
agriculture in Afghanistan.

Higher Education Project (HEP): Funded by USAID in 2006, this five-year 
project seeks to improve access to quality education in Afghanistan by 
raising the capacity of the universities to train high-school teachers. 
The project trains faculty members and administrators in faculties 
of education in 16 universities. It provides scholarships for earning 
graduate degrees in the United States and for English language train-
ing. The project supports the establishing of standards and professional 
competencies in the areas of teacher education and certification. The 
grant was awarded to the Academy for Educational Development, a 
non-governmental organisation in Washington, DC.
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Afghan eQuality Alliances (AeQA): In 2006, USAID awarded $13 million 
to Washington State University to implement the Afghan eQuality Alli-
ances. Until 2008, Maria Beebe of Washington State directed the project, 
working with all 19 institutions of higher education in the country. 
The project seeks to build human capital in Afghanistan by increasing 
the number of Afghan professionals, students and citizens who are 
capable in the area of information and communication technology. 
Another goal is to develop two or more Master’s degree programs, 
which would be among the first offerings in graduate education since 
the fall of the Taliban regime. One of the Master’s degrees under con-
struction is in public administration and public policy. The project 
seeks to strengthen both private and public universities and to link 
institutions of higher education with government institutions such 
as the Civil Service Training Institute and private businesses. Specific 
improvements include establishing a digital library and enhancing 
competencies in English language, higher education management 
and teaching methodologies. AeQA provides internships for Kabul 
University students, including internships for biology students in local 
hospitals. Dr Beebe has set up an institute to improve teaching and 
learning in Kabul known as the Afghan Next Generation eLearning 
(ANGeL) Center. The project works with individual faculty members 
to upgrade their curricula, course syllabuses and online content, and 
supports practical research on how to assess and improve teaching 
and learning at the university level.

USAID awarded the digital library component of the Afghan eQuality 
Alliances project to the University of Arizona Libraries (UAL). UAL 
is developing the capacity of Afghan librarians to work with open-
source digital library software, to catalogue open content and make 
it available to all Afghan universities. It provides both short-term and 
long-term training for Afghan librarians. UAL is currently integrating 
the library systems of five universities in Kabul and plans to extend 
the network to the county’s remaining institutions of higher education.

In 2004, with USAID funds, the University of Arizona opened the 
first electronic library in the Faculty of Agriculture at Kabul Univer-
sity, known as the Agriculture Electronic Library (AEL). In 2005 UAL 
expanded its efforts by providing agricultural electronic resources 
for the College of Agriculture at Nangarhar University in Jalalabad.

Capacity Development Program (CDP): The goal of CDP in Afghanistan is 
to strengthen the public, private and NGO sectors. The project achieves 
its objectives through training, technical assistance, mentoring, scholar-
ships and professional exchanges. The grant was awarded to Bearing 
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Point, a management and technology consulting firm based in McLean, 
Virginia. The five-year, $220 million project began in 2007. It focuses 
on reform of public administration, on higher education and on the 
private sector and seeks to improve opportunities for women and the 
capacity for foreign trade.

The program aims to shift the focus away from emergency recon-
struction toward developing Afghan capacity to plan and manage 
the economic and social development process over the long term 
to strengthen Afghan institutions, increase their effectiveness and 
streamline their operations. The goal is to foster sustained capacity 
in Afghan institutions and thereby facilitate the country’s political, 
social and economic development.

With regard to the higher education sector, CDP seeks to bring the 
administration and leadership of Afghanistan’s universities up to 
international standards, to raise the universities’ competencies in core 
subject areas, and to help them employ state of the art technology to 
deliver their academic programs more efficiently. One of the higher 
education initiatives involves reform of the national university en-
trance examination, the Kancor examination. CDP is also interested in 
establishing a Faculty of Business Administration at Kabul University. 
All CDP initiatives in higher education require the approval and sup-
port of the Afghan Ministry of Higher Education.

National Academy of English (NAE): The Afghan Ministry of Higher 
Education, at the direction of President Hamid Karzai, is working to 
make English the medium of instruction in the country’s 19 institutions 
of higher education. In order to achieve this objective, it is necessary 
to train current lecturers in all subject areas to the level of proficiency 
needed to instruct and conduct research in English. There is also a 
need to train current members of the teaching staff in contemporary 
teaching methods.

With funding from USAID, the ministry is establishing a National 
Academy of English (NAE) to bring 200 post-secondary teachers per 
year to the required level of proficiency in the English language and 
train them in contemporary teaching methods. The 200 teachers will 
come from all the institutions of higher education within Afghanistan.

NAE will be a stand-alone institution, under the supervision of the 
Ministry of Higher Education. It will be located on the campus of 
Kabul University, where it will lease space. It is anticipated that 
female participants will be housed in the Women’s Dormitory, and 
male participants will be housed off campus. Participants will receive 
a monthly stipend to cover housing, food and transportation.
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The classrooms will be equipped with appropriate furniture, equip-
ment and technology. The lease with Kabul University will include 
access to the English Resource Center, ANGeL Center, and the Informa-
tion Technology Center (ITC). The academy teaching staff will consist 
of 15 qualified individuals. Class size will be limited to 25. The Ministry 
of Higher Education expects to open the NAE in September 2009.

Joint USAID/World Bank Project

National Institute for Management and Administration (NIMA): In October 
2007, the minister of Education of Afghanistan, Norway’s minister of 
International Development and the USAID mission director signed 
an agreement to establish the National Institute of Management and 
Administration (NIMA). NIMA will be the first community college 
and first accredited institution of higher education in Afghanistan.

Its goal is to prepare high-school graduates from every province 
in Afghanistan for immediate employment in both the public and 
private sector and for transfer to four-year universities. It will enrol 
an equal number of men and women. NIMA will revitalise technical 
and vocational education. It will offer one-year certificates and two-
year associate’s degrees in administration, management, accounting, 
finance, information technology and communications technology. 
The institute is a joint project of the Ministry of Education, Ministry 
of Higher Education, Ministry of Economy and Ministry of Finance. 
USAID is funding the development of the curriculum, teacher training 
and institutional management. The Government of Norway and the 
World Bank are funding the construction and equipping of NIMA’s 
new residential campus in Kabul. 

The lead donor for NIMA shifted in 2008 from USAID to the World 
Bank. The winning bid for the consultancy contract was announced 
in June 2009. The successful consultant, Maxwell Stamp PLC, UK, in 
association with the University of Jyväskylä, Finland, will provide 
instruction in the three core faculties and will also provide instruc-
tion for all students in intensive English, mathematics, computer 
technology and ethics. The consultant will staff sufficient sections of 
the necessary courses to accommodate 1,500 students, with the addi-
tion of 1,500 additional students each year until the final goal of 4,000 
students is reached in 2011.

The consultant will provide opportunities for internships and work-
study assignments in government institutions and private sector firms 
to ensure that students develop the skills demanded by the workforce 
in Afghanistan. To facilitate learning and qualify for accreditation, class 
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sizes will be limited to 30 students. The initial teaching staff, there-
fore, will consist of 60 teachers recruited from both Afghanistan and 
foreign countries; it is anticipated that most of the teachers will come 
from India and other Asian countries. Later in 2009, the consultant 
will identify 60 Afghans with potential to become teachers in NIMA. 
This cohort of student teachers will participate in a two-year train-
ing program operated by NIMA staff, including the foreign teachers, 
who will have two-year contracts. The training will take place on the 
grounds of NIMA. It is anticipated that the Afghan graduates of the 
teacher training program will replace the foreign teachers by 2011. 
Approximately ten foreign teachers will remain as regular members 
of the staff. All courses will be taught in English.

World Bank Project

Strengthening Higher Education Program (SHEP): SHEP supports the 
strategic planning and implementation of the development and reform 
program at the six Afghan universities through block grant and univer-
sity partnership programs. The block grant is for hardware, including 
building construction and equipment, while the partnership program 
is for software, including technical assistance provided by Western 
universities in curriculum development, improvement in teaching 
methods and use of technology. The World Bank considers SHEP to 
be the first phase of its long-term support in the strengthening of the 
higher education system in Afghanistan. SHEP’s first phase launched 
in 2007 and ends in 2010.

The University Partnership Program (UPP) initially budgeted $7.5 
million to finance partnerships between established foreign uni-
versities and three universities in Kabul (Kabul University, Kabul 
Polytechnic University and Kabul Education University) and four 
regional universities (Herat, Balkh, Nangarhar and Kandahar). The 
budget has been increased substantially as the true costs of the part-
nerships have become apparent. The foreign universities must select 
regional partners from Asia as well, to supplement the assistance to 
their Afghan partners.

The partnership program includes but is not limited to support for 
curriculum revision, support for preparing improvements to facilities 
such as libraries and laboratories, visiting professorships in Afghan-
istan for faculty from the partner institutions, fellowships for Afghan 
professors to study at partner institutions, and joint research and 
publication. Priority is given to faculties that best address the develop-
ment needs of the country, including engineering, agriculture, finance, 
administration, information technology, public health and languages.
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The block grant of $31 million funds three kinds of activities: construc-
tion of buildings and other facilities; purchase of equipment, furniture 
and books; and initiation of capacity development projects, includ-
ing hiring of visiting professors. SHEP has two other components: 
technical assistance to the Ministry of Higher Education to improve 
its capacity to strengthen universities and colleges, and support for 
a system to accredit and assure the quality of institutions of higher 
education.

In 2006-07, SHEP selected several partner institutions under the UPP, 
including San Diego State University, the University of Hartford and 
Kansas State University in the United States, the University of Brighton 
and the University of Sheffield in the United Kingdom, the Asian In-
stitute of Technology in Thailand, Delhi University in India, and the 
Berlin Technical University in Germany. Kansas State manages three 
partnerships with the Department of English at Kabul University, the 
Faculty of Engineering at Kabul University, and the Department of 
English at Balkh University. The budget for the partnerships is $7.5 
million. The projects have an end date of 2010.

The primary goals of the Kansas State University partnerships in Kabul 
are to raise the qualifications of the professors, improve the quality of 
teaching, reform the curriculum, increase access to library resources 
and information technology, improve management at the faculty and 
departmental level, improve the quality of the laboratories and enable 
the professors to teach in English. The dean of the College of Business 
Administration, Dr Yar Ebadi, who played the critical role in securing 
the partnership contracts for Kansas State, is an Afghan native and 
graduate of the Faculty of Engineering at Kabul University. He served 
as a professor and associate dean in the engineering faculty until he 
left the country to avoid imprisonment by the pro-Soviet regime that 
came to power in 1978. 

Currently twelve professors and senior students are working toward 
Master’s degrees in teaching English as a foreign language, engineer-
ing and architecture at Kansas State University. Kansas State has pro-
vided short-term training for administrators from Kabul University’s 
Department of English and Faculty of Engineering and will host addi-
tional administrators next year. Kansas State employs three in-country 
directors who spend most of the year in Afghanistan and is searching 
for a fourth. Professors from Kansas State offer workshops and gradu-
ate courses in Afghanistan for faculty who cannot come to the United 
States. Revising curricula in English and engineering has turned out 
to be a daunting task, as has as upgrading the computer laboratories, 
language laboratories and engineering laboratories in Kabul.

PearsonAfghanBk.indb   63 25/09/09   10:59 AM



64 Canadian–United States Engagement in Afghanistan

Regional partners are the Birla Institute of Technology and Science in 
Pilani, India (BITS-Pilani), for engineering and Selcuk University in 
Konya, Turkey, for English. Professors who cannot obtain visas to study 
in the United States have the option of pursuing Master’s degrees with 
the two regional partners. Kansas State is asking the regional partners 
to provide visiting professors and to host administrators for short-term 
training. With funds from both the partnership budget and the block 
grant, Kansas State recently hired one professor of civil engineering 
and 15 English teachers from India, the United States, Canada, Great 
Britain and Ireland to serve as consultant lecturers at the two Afghan 
universities. As the partnerships work toward their objectives, the 
block grant is funding construction of new buildings, renovation of 
existing buildings and purchase of laboratory equipment, textbooks, 
furniture and computers. If the partnerships are successful, they are 
likely to receive additional funding when the contracts expire in 2010.

Canada is one of the leading members of the Afghanistan Reconstruc-
tion Task Force (ARTF) and was instrumental in 2009 in persuading 
the ARTF to release funds to support a partnership, administered by 
SHEP, between the Asian Institute of Technology in Bangkok, Thailand, 
and the Faculty of Engineering at Kandahar University.

Opportunities for US-Canadian Collaboration in the Higher 
Education Sector

Providing substantial funding in support of the reconstruction and 
development of Afghanistan, Canada is one of the world’s top donors 
to that country, Canada’s largest-ever bilateral aid recipient. Canada 
delivers its assistance through the Canadian International Develop-
ment Agency (CIDA) and emphasises three areas: (1) sustainable 
livelihoods and community development, (2) democratic develop-
ment and effective governance and (3) enhancing the role of women 
and girls in society. Canada’s assistance program has a special focus 
on rebuilding Kandahar.

CIDA funds several educational development projects, including in-
creasing literacy in Kandahar Province; establishing 4,000 community-
based schools, after-school learning programs and training 9,000 
school teachers across the country; providing vocational training for 
Afghan women; constructing a teacher training college; establish-
ing early childhood development classes; providing scholarships 
to adolescent girls for secondary education; training principals and 
other educational administration personnel; supporting parent-
teacher associations; and reinforcing the capacity of District Education 
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Departments, Provincial Education Departments and the Ministry of 
Education.

Canada’s support for higher education so far has been confined to 
assisting in the development of Kandahar University. Canada is party 
to the Afghanistan Compact, the document that emerged from the 
London Conference on Afghanistan, 31 January–1 February 2006. In 
Annex I of the compact, the Afghan government lists benchmarks and 
timelines that it seeks to achieve with the support of the international 
community. The benchmarks and timelines under the heading “Higher 
Education” (10) are stated in this way: “By end 2010: enrolment of 
students to universities will be 100,000 with at least 35% female stu-
dents; and the curriculum in Afghanistan’s public universities will 
be revised to meet the development needs of the country and private 
sector growth.”

There are opportunities for the Canadian government to expand its as-
sistance efforts to higher education. I will mention some of the specific 
needs of Kabul and Balkh Universities, which I know well. The two 
universities require the following kind of assistance:

1. Scholarships at Canadian universities for assistant professors who 
only have Bachelor’s degrees and senior students who aspire to 
become university professors. Scholarships for Master’s courses 
are most needed, but scholarships for doctoral programs are also 
desired. Scholarships are needed in all academic fields. Kabul 
University has 15 faculties and Balkh has seven.

2. Support for visiting professors from Canada to teach at the two 
universities. The responsibilities of the visiting professors would 
include teaching undergraduate courses, mentoring Afghan fac-
ulty members in teaching methods and subject content, moder-
nising the curriculum, selecting appropriate textbooks, designing 
laboratories where indicated, enhancing the research skills of 
faculty and students, and training students and teachers in the use 
of information and communications technology. Appointments 
should be for at least one semester and preferably would be for 
one year.

3. Short-term training for Afghan university administrators at Can-
adian universities, where they can “shadow” their counterparts. 
Administrators include chancellors, vice-chancellors, deans and 
department heads.

4. Technical assistance in establishing and managing new community 
colleges and technical schools in Afghanistan. The Association of 
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Canadian Community Colleges (ACCC) could play an important 
role in this process.

5. Assistance in making English the medium of instruction at all 19 
institutions of higher education in Afghanistan. This assistance 
could take the form of visiting experts in teaching English as a 
foreign language and providing scholarships to teachers to engage 
in short-term intensive English training at Canadian universities 
or community colleges.

Canadian Studies Conference Grant

In fall 2008, Ball State University received a Canadian Studies Con-
ference Grant to organise a conference focused on the potential for 
US-Canadian collaboration in rebuilding and developing higher edu-
cation in Afghanistan. Ball State provided matching funds. Scheduled 
for September 2009, the meeting will bring together for the first time 
officials at the highest levels of the US, Canadian and Afghan govern-
ments to discuss the challenges faced by universities in Afghanistan; 
why strong institutions of higher education are needed to meet the 
workforce needs of the Afghan economy; the relationship between 
workforce development and stability and security; and how the two 
countries might cooperate to achieve the goal of a higher education 
system that can function at least at the basic level, as judged by inter-
national standards.

Conclusion

The rebuilding and strengthening of higher education is one of the 
most important elements in the rehabilitation and stabilisation of Af-
ghanistan. The suppression and prevention of terrorism depend on 
the reduction of poverty and illiteracy. USAID and the World Bank 
are major donors to the Government of Afghanistan in support of 
higher education reform. Universities in the United States, the United 
Kingdom, Germany, India and Thailand are actively involved in the 
management and implementation of these projects. There are ample 
opportunities for Canadian institutions of higher education, supported 
by the government of Canada, to participate at an even higher level in 
the strengthening of their counterparts in Afghanistan. Collaborating 
with American universities currently on the ground is a cost-effective 
way to become more engaged with Afghan universities, whose needs 
are enormous and more than any one country can effectively address.
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Note
1 “Canada’s Priorities,” Canada’s Engagement in Afghanistan website (http://

www.afghanistan.gc.ca/canada-afghanistan/priorities-priorites/index.
aspx?menu_id=15&menu=L), consulted 30 October 2008.
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Remarks by Charles Robb, Former US 
Senator, at George Mason University, 
Arlington, Virginia, 16 April 2008

Your excellencies, assembled experts, and everyone who is a part of the 
Pearson Peacekeeping Centre and our own Peace Operations Policy 
Program here at George Mason University, I’m pleased to have been 
invited to join you at this luncheon.

There is a certain irony in my coming to say even a few words to a 
“Canada/US Conference on Afghanistan,” because I may be the only 
one in this room who has never actually been to Afghanistan – al-
though it’s not because I haven’t tried, on several occasions.

In fact, Afghanistan is the only country in all of Southwest Asia that I 
have not been to. I have spent time in every country bordering Afghan-
istan – from Iran to the west, Turkmenistan, Uzbekistan and Tajikistan 
to the north, China to the east and Pakistan to the south. In fact I have 
been to every country ending in “stan,” except Afghanistan, and I’ve 
spent time in all of the countries surrounding Afghanistan’s immediate 
neighbours, from India, all of Indochina, Russia and Mongolia, over 
to Turkey, Syria, Jordan, Iraq, Saudi Arabia and the rest of the GCC 
(Gulf Cooperation Council) states. 

Afghanistan is, undoubtedly, the most important country in the East-
ern Hemisphere that I’ve never been to.

As I mentioned, it isn’t because I haven’t tried to get to Afghanistan. 
On two separate occasions I set out from Islamabad, hoping to get to 
Kabul, but I was thwarted by red tape – and my own government. In 
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fairness I should note that both occasions occurred during the period 
when the Taliban had control of Kabul and the rest of Afghanistan. 
In each instance I had a small Air Force jet, with two pilots, a military 
aide and a foreign policy aide, but the US government didn’t want to 
risk losing their jet to a Stinger missile in the hands of the Taliban. (I’m 
not sure they were as concerned about the loss of a US senator and his 
accomplices!) The only other transportation available was the weekly 
UN charter flight, but I couldn’t remain in the area long enough to take 
it. So I had to settle for spending time in Peshawar, with the intriguing 
mix of mujahideen and Taliban who were able to move back and forth 
quite freely. On one occasion I went as far as the Khyber Pass where 
I could almost see Jalalabad, but that’s as far as I got.

That missing stamp on my passport may get filled in within the next 
year, if I agree to take on another appointment with the government 
that I am currently considering. But the truth is that, while Afghanistan 
is now a regular stop for most Congressional fact-finding delegations, 
and I was also a member of the Afghanistan Study Group (co-chaired 
by General Jim Jones and Ambassador Tom Pickering), I still haven’t 
made it there yet.

And I regret that I couldn’t attend more of this conference, because I 
know it would have been a valuable learning experience, particularly 
for a non-expert listening to a distinguished group of experts. How-
ever, this past Friday, over at Meridian House, I did get to hear the 
eight Afghan governors who are visiting the United States under the 
State Department’s International Visitor Leadership Program. They 
talked about the challenges they face with their own government in 
Kabul as well as the international community. 

While the group included several of Afghanistan’s most respected 
governors, most were from predominantly rural areas and were 
principally concerned, understandably, with agricultural issues. They 
talked about the need for improved roads and infrastructure, about 
the fact that oxen were no match for modern agricultural equipment, 
about the need for fertilizer, and about their frustration with the fact 
that although rivers flowed through their provinces to neighbouring 
countries, they had no dams to take advantage of that water for irriga-
tion. They talked about the quality of the melons and grapes that they 
wanted to export, but they lacked information about requirements and 
standards for import to the United States and other potential markets.

And they talked about the graft and corruption that siphoned off most 
of the economic assistance that was intended for them, and the lack 
of coordination and transparency in international assistance – and 
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the fact that NGOs were contracting with outsiders instead of Afghan 
subcontractors when spending the money that did reach their areas. 

At least these eight particular governors (out of the 34 from all the 
provinces) still expressed considerable goodwill toward the United 
States, Canada and the international community, but they said that 
the lack of services from the central government created distrust of the 
Karzai government. They said they doubted their management skills. 

They also said that no outside government, however well intended, 
should be above the law in Afghanistan. 

There seemed to be a consensus among the governors that more inter-
national coordination was critical, that the United States, Canada and 
other international assistance groups couldn’t just hand off aid and 
stop there, and that, ultimately, if the process fails in Afghanistan, the 
United States, because of its occasional “go-it-alone” approach, would 
be viewed as responsible. 

Their assessment wasn’t all that different from what was heard at a 
more macro level by the Afghanistan Study Group. And I’d like to 
draw on that Afghanistan Study Group report for some of my com-
ments before I let you get back to the experts. 

I suspect that what has happened during the last six years or so since 
ISAF was established has been pretty well covered at this conference. 
(And of course the formation of the Pearson Peacekeeping Centre, and 
the newer Peace Operations Policy Program, significantly predate the 
NATO commitment in 2001.) I wouldn’t imagine that there is much 
disagreement about what has been achieved to date under the NATO 
Compact, or that that progress is under serious threat: from the re-
surgent violence, from the weakening international resolve, from the 
mounting regional challenges, and from a growing lack of confidence 
on the part of the Afghan people about the future direction of their 
country. 

Or that the international community has too often tried to win the 
struggle in Afghanistan with too few military forces and insufficient 
economic aid. 

Or, similarly, that success is not achievable without a clear and consist-
ent comprehensive strategy to fill the power vacuum outside Kabul, 
and to counter the combined challenges of reconstituted Taliban and 
Al Qaeda forces in Afghanistan and in Pakistan. 

Or that there is a need for a strategy to deal with a runaway opium 
economy, and to alleviate the stark poverty faced by most Afghans.
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Our study group concluded that success in Afghanistan must remain a 
critical national security imperative for the United States, Canada and 
the rest of the international community. Achieving success will require 
a sustained, multi-year commitment (from the United States, Canada 
and the United Kingdom in particular) coupled with a willingness to 
make the war in Afghanistan – and the rebuilding of Afghanistan – a 
higher foreign policy priority than it has been. 

We agreed that the strategic consequences of failure in Afghanistan 
would be severe for our long-term interests in the region and for se-
curity at home. We know that we cannot afford to have Afghanistan 
become a failed state. And we don’t believe there can be a successful 
outcome for Afghanistan if its neighbours, especially Pakistan, are 
not part of the solution.

We took note of public opinion polls in all of the NATO countries 
indicating that, in those countries with significant numbers of troops 
in Afghanistan, there were deep divisions over whether their countries’ 
military forces ought to be brought home immediately or remain until 
the country is stabilized. A majority in all but two, the US and the UK, 
believe troops should be withdrawn as soon as possible.

We took note as well of recent polls in Afghanistan that reflected a 
downward turn in attitudes toward the ability of the Afghan govern-
ment and the international community to improve those conditions 
that the Afghan people identify as the most critical problems facing 
their country: insecurity, weak governance, widespread corruption, 
a poor economy and unemployment.

We ended up identifying six critical issues to revitalize the international 
effort in Afghanistan: (1) international coordination, (2) security, (3) 
governance and the rule of law, (4) counter-narcotics, (5) economic 
development and reconstruction, and (6) Afghanistan’s relations with 
its neighbours. I’d like to come back to two of these issues in a minute. 

We also came up with three overarching recommendations to bring 
sharper focus and attention to Afghanistan – within the US govern-
ment, and within the broader international community. 

The first is a proposal for the Administration and Congress to decouple 
Iraq and Afghanistan in the legislative process and in the management 
of the executive branch. Since 2003 these two wars have been linked 
together, in both the executive and legislative budget processes, for 
authorization, appropriations and supplemental requests, and that 
has led to confusion and lack of accountability. 
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The second recommendation is to establish within the US govern-
ment the position of Special Envoy for Afghanistan, charged with 
coordinating all aspects of US policies toward Afghanistan. We recom-
mended the establishment of an Eminent Persons Group, and, if an 
international coordinator position were created under a UN mandate 
(as we strongly recommended), this group could be established to 
serve as an advisory body to that individual. 

The photo of Bob Gates and Condi Rice in this morning’s paper, talking 
about increased coordination in their Global Partnerships Initiative, 
is certainly a hopeful sign. 

The third overarching recommendation is to propose an international 
mandate to formulate a new unified strategy to stabilize Afghanistan 
over the next five years, and to build international support for it. We 
viewed as a key challenge the lack of a common strategic vision to 
reinvigorate our efforts under unified and attainable goals. 

We believe the process has to be done comprehensively – involving 
both military and civilian aspects of the mission as equals – and in 
a cooperative fashion among Canada, the United States, NATO, the 
UN, the EU and the Afghan government. 

We believe the Afghanistan Compact should be the basis for any 
common strategic vision, and discussion should focus on developing 
strategies to achieve that vision.

I’d like to conclude by highlighting two of the six critical issues that 
we identified, and that I mentioned a minute ago, where I have felt 
most strongly and have perhaps a slightly different emphasis than 
my colleagues. 

The first key issue is the need for international coordination. With 
over 40 contributing nations, the UN, the World Bank, the European 
Union, and a multitude of NGOs, international coordination on both 
the military and civil sides of Afghanistan’s stabilization and recon-
struction efforts is critical. 

Some real progress has been made in integrating the missions of NATO 
and the US-led Operation Enduring Freedom, which turned back the 
Taliban insurgents in 2006. But so many nations have national restric-
tions with regard to the type of operations their forces are authorized 
to undertake that this remains a very complex challenge, especially 
regarding counterinsurgency operations. 

That is perfectly illustrated right now in Kandahar Province, where 
almost 3,000 US Marines arrived last month to help root out the Taliban 
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forces, most within immediate striking distance, only to be virtually 
quarantined at the international air base, along with all of their light 
armour, infantry, artillery, and a squadron of transport and attack 
helicopters, as well as Harrier strike fighters – and most of them still 
have not been able to move out as of this morning. With the need for 
additional combat support so universally recognized, that stalemate 
is ludicrous.

And coordination on the civil side is often described as almost incoher-
ent, with neither NATO, the US or the UN responsible for setting, 
articulating or representing donor nation policies – and the expansion 
of PRTs has only exacerbated the coordination problems.

Of the various possibilities for improved coordination being con-
sidered, I like the idea of expanding the responsibilities of the United 
Nations and asking the UN Secretary General to appoint a high-level 
representative for this purpose – as long as the individual has the 
stature and authority necessary to command the respect of donor 
nations, including ours! 

It will be an enormously difficult job, requiring coordination with Af-
ghanistan and its neighbours (including Iran). But as long as everyone 
is in charge, no one is in charge – and that remains a prescription for 
chaos and disaster.

The other and final key issue I’d like to elaborate on briefly is counter-
narcotics. In the meeting with Afghan governors on Friday, the gov-
ernor of Helmand Province was not among them, and no one focused 
on the delicate “agricultural” issue of poppies. But – because poppies 
are grown on more land in Afghanistan than on all of the land culti-
vated by coca in Latin America; because poppies in Afghanistan are 
now believed to account for between 75 percent and 93 percent of the 
world’s opium supply; because poppies can bring in to farmers up 
to 10 times or more income per hectare than any other crop; because 
poppies provide the only alternative to abject poverty for many Afghan 
families; and because wholesale eradication of poppies, whether by air 
or by bulldozer, creates more and more recruits for the Taliban (and 
now Al Qaeda) – we need to deal more realistically with the poppy 
challenge.

A story in last week’s US News and World Report reveals that poppies 
give drug lords enough power over poppy farmers to force them to 
give away their daughters in their very early teens to repay loans for 
poppy seed if their poppy crop is eradicated. They call those very 
young women (girls, actually) “opium brides.” That’s the most dev-
astating and disheartening story I’ve read in a long time. 
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At the very least, we ought to focus on long-term, alternative induce-
ments rather than relying so heavily on massive crop eradication. It’s 
a very complicated subject, to be sure, and there are no easy solutions, 
but we’ve got to find a way to keep our counter-narcotics efforts from 
trumping our counter-terrorism objectives. 

I’ll stop pontificating at this point, and simply express my support for 
the efforts of the PPC and the POPP and my appreciation to all of you 
for the efforts you’re engaged in to facilitate and promote peacekeep-
ing in a very difficult and challenging world.

It makes a difference, and we thank you.
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Conclusion: Canadian-US 
Collaboration in the Rebuilding of 
Afghanistan Using the Whole of 
Government Approach

Currently the international donor community provides the resources 
needed by the government of Afghanistan to function. This depend-
ency is not sustainable over the long term. The United States, Can-
ada and other members of the international assistance community 
must focus on raising the capacity of the Afghans to ensure personal 
safety and national security, to govern effectively and to develop the 
economy and society to a level of prosperity. The contributors to this 
volume on the whole of government approach lay out a blueprint for 
accomplishing this goal.

The primary interest of Canada and the United States in Af-
ghanistan stems from the terrorist attacks on New York City and 
Washington, DC, on 11 September 2001. This attack was planned 
and orchestrated from an Al Qaeda base in Kandahar. The North 
Atlantic Treaty Organization (NATO) member states could not al-
low Afghanistan to serve as a haven for terrorists. The emphasis 
at the beginning of Western intervention in the fall of 2001 was, 
understandably, the destruction of the Taliban regime that had 
harboured Osama bin Laden and his Al Qaeda lieutenants, and 
the subsequent hunt for the terrorist leaders. The overthrow of 
the Taliban government, however, left a power vacuum that the 
international community had to address.
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In December 2001, the United Nations convened a meeting of prom-
inent Afghans in Bonn, Germany, to make a plan for governing the 
country on a transitional basis. The transition was in three phases: rule 
by an Afghan Interim Authority for six months, followed by a two-year 
Transitional Authority, culminating in ratification of a constitution 
and election of a permanent government. One provision of the Bonn 
Agreement required the establishment of an International Security 
Assistance Force (ISAF) under the control of NATO.

It soon became clear that there was no purely military solution to the 
threat that Afghanistan posed to the West. Although defeated, the 
Taliban and Al Qaeda fighters simply took refuge in sanctuaries in 
neighbouring Pakistan, regrouped, rearmed and launched a sustained 
insurgency against the ISAF, foreign civilian aid workers, the Afghan 
National Army (ANA), and the Afghan National Police (ANP). The 
militants found a reliable source of revenue by taking control of and 
nurturing the cultivation of opium poppies and the processing and 
trading of the derivative narcotics. In many parts of the country, the 
insurgents benefited from the support and protection of the local popu-
lation, attracted by their anti-Western and militant understanding of 
Islam. Other Afghans tolerated the Taliban for pragmatic reasons. Only 
one-third of the population thought that the Western-backed govern-
ment would survive; another third were convinced of a Taliban return 
to power; the final third were unsure. In order to stabilise Afghanistan 
and bring peace to the region, the international community realised 
that they would have to make a substantial investment, first, in the 
reconstruction of the war-battered nation, and second, in its economic 
and social development. The root cause of the insurgency – endemic 
poverty – became the real enemy.

The international community was willing to provide the billions of 
dollars in aid required, but only on certain conditions. These conditions 
were articulated in the Millennium Development Goals (MDGs) and 
the Afghanistan Compact and were accepted and elaborated upon by 
the Afghan government in the Afghanistan National Development 
Strategy (ANDS). MDGs emerged from the Millennium Summit in 
2000 in New York City when, in order to spur development in the 
world’s poorest countries, 147 heads of state met and adopted the 
UN Millennium Declaration. Eight MDGs were derived from the 
declaration. The following year, almost 200 UN member states and 
more than 20 international organisations agreed to achieve them by 
the year 2015. The MDGs are to:

• eradicate extreme poverty and hunger;
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• achieve universal primary education;

• promote gender equality and empower women;

• reduce child mortality;

• improve maternal health;

• combat HIV/AIDS, malaria and other diseases;

• ensure environmental sustainability;

• develop a global partnership for development.1

The transitional period in Afghanistan ended with the drafting of the 
constitution in 2003, a presidential election in 2004 and parliament-
ary elections in 2005. In 2006, representatives of 66 countries and 15 
international organisations met in London. The conference resulted 
in the Afghanistan Compact, an agreement between the international 
community and the government of Afghanistan to guide the country’s 
development over the next five years (2007-12). The Compact commits 
the government of Afghanistan and the international community to 
cooperate in establishing conditions that will permit the people of 
Afghanistan to live in peace and security under the rule of law, with 
an effective government that protects human rights and promotes 
economic and social development throughout the country. The agree-
ment marked the movement away from the reconstruction phase to 
the development stage, in which Afghanistan would rely increasingly 
on its own institutions and resources. The Compact is the foundation 
of the whole of government approach, since it envisions a cooperative 
effort by the Afghan government and the ISAF contributing states to 
collaborate on simultaneously achieving three very different goals: 
security, governance and development.

Aid to Afghanistan is conditioned in other ways besides the Compact. 
The International Monetary Fund (IMF) and the World Bank require 
countries that seek debt relief to submit Poverty Reduction Strategy 
Papers (PRSPs). PRSPs must articulate a path to achievement of a 
free-market economy. In part to satisfy this requirement, as well as the 
terms of the Afghanistan Compact, the government of Afghanistan 
produced a massive document entitled the Afghanistan National De-
velopment Strategy (ANDS). Published in March 2008, the ANDS is an 
Afghan government medium-term development framework that sets 
the social, economic, governance and security agendas for the country 
over the five-year period of 2008-13. The strategies present within this 
document also work toward the attainment of the United Nations 
MDGs and IMF/World Bank’s PRSPs. Implementation of the ANDS 
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requires the whole of government approach on the part of the inter-
national community and its armed forces deployed in Afghanistan.

The remarks included in this volume and the presentations at the Can-
adian–United States Engagement in Afghanistan conference highlight 
many lessons learned over the past seven years. Unless Afghanistan 
can govern itself, donor assistance will not be effective. The next step 
is to develop the capacity for governance and administration at the 
district and village level, while continuing to improve the central 
and provincial governments. Development must concentrate on 
rural areas. The most successful program in developing these areas 
is the National Solidarity Program. Funded by the World Bank, NSP 
was established in 2003 by the Ministry of Rural Rehabilitation and 
Development to lay the foundation for a sustainable form of inclusive 
local governance, rural reconstruction and poverty alleviation. NSP’s 
success depends upon the maintenance by Canada, United States and 
allies of Provincial Reconstruction Teams (PRTs) made up of civilian 
aid workers and units of the armed forces. 

The US, Canada and the Afghan government must cooperate better to 
make the PRTs as successful as possible. Rural development should 
focus on the rehabilitation of agriculture, including expansion of export 
markets for agricultural products, assistance in growing alternative 
crops such as wheat and saffron to woo farmers away from poppy 
cultivation, and improvements in livestock production. The North 
American allies must continue to make substantial investments in 
rebuilding and expanding the rural infrastructure, including irriga-
tion systems, roads and bridges. The US and Canada should continue 
building primary and secondary schools and should ensure that girls 
have opportunities to achieve a high school diploma in each of the 34 
provinces. The two countries should collaborate, for the first time, in 
improving tertiary education, including establishment of teacher train-
ing programs, community colleges, agricultural education, business 
education, information and communication technology education, 
and management and administration education. They must develop 
a collaborative plan to ensure the safety and security of voters in the 
2009 presidential elections and the 2010 parliamentary elections. They 
should continue to support programs of national reconciliation that 
lead to identity with the nation rather than with tribes, ethnic groups 
or religious sects. They should continue to work with the Afghan 
Ministry of Finance and Ministry of Foreign Affairs to raise the level 
of tax generation, including customs duties. They should support 
Afghanistan’s efforts to improve its relations with its neighbours, 
especially Iran and Pakistan, to ensure peaceful borders and effective 
collection of customs duties.
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The US and Canada should continue to collaborate in strengthening 
police and judicial institutions, the two weakest governmental services. 
They must cooperate in working with the government of Pakistan to 
eliminate that country as a sanctuary for terrorists. They must assist 
the Afghan government in raising salaries and improving the calibre 
of civil servants, to reduce corruption and incompetence. The US and 
Canada should increase their level of cooperation in facilitating com-
munication between civilian aid workers and members of the armed 
forces, including civilian agency to military command communication. 
The two countries should work to raise the percentage of Afghans who 
have access to safe drinking water from 37 percent to 100 percent. They 
should work to lower the infant mortality rate to a level comparable 
to that in Iran, Pakistan and India. They should continue to develop 
the capacity of Afghans to lead development projects. They should 
take the lead in coordinating the assistance provided by the more 
than 40 donor countries. Represented by the Canadian International 
Development Agency (CIDA) and the United States Agency for Inter-
national Development (USAID), the two allies should work even more 
diligently with other donor countries and organisations such as the 
United Nations, NATO, the European Union, and World Bank to move 
Afghanistan from the rehabilitation stage to the sustainability stage of 
development. The US and Canada should continue to train members 
of the Afghan military and police, with the emphasis on transferring 
to the Afghans responsibility for providing security.

In his remarks concluding the conference, former US Senator Charles 
Robb draws attention to the needs of Afghanistan’s rural areas and the 
challenges that the governors of these provinces face in cooperating 
with the Afghan central government and the international community. 
Some of these challenges are:

• lack of rural infrastructure, including roads and dams;

• lack of capacity to store and export agricultural products such as 
fruits, vegetables and nuts;

• widespread corruption in the aid system;

• tendency of NGOs and foreign governmental agencies to contract 
with foreigners rather than with the Afghan government and 
Afghan sub-contractors;

• lack of coordination among the donors and the tendency of donor 
countries to “go it alone”;

• insufficient military forces and economic assistance from the 
international community.
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Perhaps the most dangerous of the problems identified by the rural 
governors is the public’s lack of confidence and trust in the Afghan 
central government. The people only perceive the national govern-
ment as legitimate when it delivers services. Because of lack of security 
in some rural areas in the south and southeast and because of poor 
management skills, the central government is unable to provide these 
services. The addition of 30,000 American troops in 2009 addresses 
this severe limitation on the stabilisation of the country.

Former Senator Robb lays out a legislative agenda for Congress that 
includes:

• decoupling Iraq and Afghanistan in the appropriations and man-
agement process, to ensure that the latter receives all the funds 
intended for its security, governance and development;

• establishing the position of Special Envoy for Afghanistan, who 
will coordinate all aspects of US assistance to Afghanistan, includ-
ing coordination of the efforts of the Department of Defense and 
Department of State;

• persuading allies to join a unified strategy for the stabilisation of 
Afghanistan and to commit more troops, lift restrictions on troops 
currently deployed and provide more development assistance;

• treating the military and civilian contributions to US and Canadian 
goals in Afghanistan as equals;

• treating the Afghanistan Compact as the guiding plan for the 
unified strategy.

When the administration of President Barack Obama assumed office in 
January 2009, it immediately began to implement many of Mr Robb’s 
suggestions. The president appointed veteran diplomat Richard Hol-
brooke as special envoy for Afghanistan and Pakistan and announced 
a plan to deploy 30,000 more troops to southern Afghanistan from Iraq. 
Aware that public opinion in all Western countries, except the United 
States and Great Britain, is strongly against keeping combat troops in 
Afghanistan, the Obama administration decided not to ask its allies to 
engage in more fighting but to play an increased non-combat role, such 
as providing security in northern and western areas where the Taliban 
have little support, training Afghan security forces, both army and 
police, and promoting reconstruction, including democratisation. In 
Canada, the government of Prime Minister Stephen Harper is commit-
ted to keeping military forces in Afghanistan until 2011, even though 
the policy is controversial and lacks widespread public support.
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The heightened level of commitment of military and civilian assistance 
to Afghanistan by the US and Canadian governments in 2008 and 2009 
means that the whole of government approach must be refined even 
further. Effective training of members of the two countries’ armed 
forces, government officials and NGO leaders in the whole of gov-
ernment approach will continue to depend in part upon the Pearson 
Peacekeeping Centre in Ottawa and the Peace Operations Policy Pro-
gram at George Mason University. Their sponsorship of the conference 
“Canadian–United States Engagement in Afghanistan: An Analysis of 
the ‘Whole of Government’ Approach,” with financial support from 
the Canadian Embassy to the United States in Washington, DC, is a 
sign of how important their contribution continues to be to the security 
of the United States and Canada and the stabilisation of Afghanistan.

Note
1 United Nations (2003), “Millennium Development Goals.” At http://

unstats.un.org/unsd/mi/pdf/mdglist.pdf (accessed 6 February 2009).

PearsonAfghanBk.indb   83 25/09/09   10:59 AM



Source: NATO, International Security Assistance Force, http://www.nato.int/ISAF/ 
Placemat URL: http://www.nato/int/isaf/docu/epub/pdf/placemat_archive/isaf_placemat_090213.pdf 
(accessed 18 March 2009).

APPENDIX
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Source: NATO, International Security Assistance Force, http://www.nato.int/ISAF/ 
Placemat URL: http://www.nato/int/isaf/docu/epub/pdf/placemat_archive/isaf_placemat_090213.pdf 
(accessed 18 March 2009).
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About the Pearson Peacekeeping Centre 

Peace operations have evolved significantly since the first deploy-
ment of peacekeepers over 50 years ago. Today’s global environment 
requires states to mobilize whole of government resources to secure 
peace and to reconstruct failed states. This effort demands effective 
and unprecedented levels of synchronization among civilians, military 
and police. 

The Pearson Peacekeeping Centre (PPC) integrates civilians, military 
and police in an open and collegial learning environment. This focus, 
coupled with years of experience in activity-based education and train-
ing, has earned it an inter national reputation for excellence in peace 
operations research-led training, education and capacity development.

The Pearson Papers

The Pearson Papers provide a forum where researchers and practitioners 
can openly explore the complexities of evolving peace operations. The 
journal is peer reviewed and brings together theorists and practitioners 
in an interdisciplinary venue.

The topics covered in each issue are developed based upon emerging 
trends within the international peace operations community.

Occasional Papers

From time to time the PPC publishes Occasional Papers on topics of 
interest that fall outside a given theme or scope of the current volume 
of The Pearson Papers. Occasional Papers include field contributions, 
research articles and/or topical reviews examining emerging trends 
in peace operations. 

Our Courses

The PPC has a wide array of foundational, operational and strategic 
courses that can be delivered anywhere in the world. Our courses are 
for civilian police, military, humanitarians, government employees, 
and most importantly, stakeholders involved in peace operations.

Governments and institutions around the world can request to have 
the PPC deliver a custom-tailored course that meets specific objectives 
and requirements. PPC courses are mainly for governments, institu-
tions and organizations. Our learning products reflect an integrated, 
multi-dimensional approach to accommodate adult learning styles 
and cultural requirements.
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Core Competencies for Police in Peace Operations

This course is a United Nations police pre-deployment training program 
designed to increase the operational effectiveness of international police 
officers participating in the African Union (AU) and United Nations (UN) 
Hybrid Mission in Darfur. Participants are provided with mission-specific 
information and competencies to fulfill their mandate while deployed on 
mission.

Sexual and Gender-Based Violence (SGBV) 

This course aims to strengthen the capacity of United Nations police of-
ficers who work with Government of Sudan police on sexual and gender-
based violence in Darfur by further developing effective mentoring and 
reporting competencies. 

Planning for Integrated Missions (PIM) 

This course supports the development of a strong understanding of the 
various dimensions of complex peace operations, and the way in which 
each contributes to the overall functioning of a multi-disciplinary/multi-
dimensional integrated peace operations mission. Targeted participants 
are mid-level career officers in the police or military (senior captain to 
lieutenant colonel or equivalent) or humanitarian or development  workers 
in middle-leadership positions.

Advanced Planning for Integrated Missions (APIM) 

This course reinforces and enhances the understanding of the critical 
issues in planning and leading complex peace operations. The focus is on 
exploring key questions pertaining to security, humanitarian operations, 
legal and ethical issues, and mission credibility and success. Targeted 
participants are upper-level career officers in the police or military (lieu-
tenant colonel to colonel or equivalent) or humanitarian or development 
workers in middle-leadership positions.

United Nations Integrated Mission Staff Officers Course (UNIMSOC)

This six-week course is a major defence-diplomacy initiative of the Can-
adian Department of National Defence’s Military Training Assistance 
Program (MTAP). It shares Canadian culture, values and approaches with 
selected intermediate and senior military officers from MTAP countries, 
while preparing them to fill key staff positions in a UN-integrated mis-
sion headquarters. 
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Senior Management Course on Integrated Peace Missions (SMC)

This course is a major defence-diplomacy initiative of the Canadian Depart-
ment of National Defence’s Military Training Assistance Program (MTAP) 
in which it shares Canadian culture, values and approaches with selected 
senior military officers from MTAP countries while preparing them to fill 
key staff advisory positions within peace operations or within their home 
governments. 

For more information on the Pearson Peacekeeping Centre, our courses 
and our publications, please contact us at info@peaceoperations.org, 
or visit www.peaceoperations.org.
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