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SOMMAIRE
La mission en Afghanistan a permit au Canada de mettre à épreuve son approche 3D – expression de sa
politique étrangère formulée en 2003 – qui fusionnait les contributions militaires, diplomatiques et de
développement dans les régions accablées par le conflit. Au fil du temps, cette approche 3D se
transforma en une participation davantage inclusive, dite pangouvernementale, des instruments de la
politique, tous ministères et agences confondus, afin d’établir les liens nécessaires à la création d’une
stratégie nationale.
Cette transformation ne s’est pas faite sans difficultés, mais il nous a été possible de constater certains
succès. La mise en place de l’Équipe de reconstruction - Kandahar qui avait pour but de venir en aide
aux autorités afghanes à créer des capacités, et la mise en place d’un héritage canadien grâce à un
certain nombre d’initiatives majeures en agriculture, éducation, santé publique, primauté du droit et
gouvernance en sont deux excellents exemples. En même temps, la Force opérationnelle à Kandahar,
de concert avec ses partenaires afghans, a pu, tout d’abord dans le sud-ouest du pays et ensuite, en
2011-2012, dans certains secteurs de la province de Kandahar, à créer des zones de sécurité au sein
desquelles les communautés ont pu être reliées à leurs gouvernements régional et national et mettre la
population en contact avec les programmes de développement durables.
En 2011, au terme de sa mission de combat, les autorités canadiennes ont fait le bilan des leçons
apprises en Afghanistan afin qu’elles servent à informer toute nouvelle stratégie nationale
pangouvernementale.
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SUMMARY
The Afghan mission offered Canada an opportunity to trial the so-called 3-D concept, an expression of
Canadian foreign policy in conflict regions, developed in 2003, that amalgamated defence, diplomacy
and development efforts. Over time, this concept evolved into a more inclusive “whole of government”
concept which remained primarily concerned with the integration of all instruments of policy, regardless
of department or agency, in order to produce a desired linkage to national strategy.
This evolution was not trouble-free, but successes were achieved. The implementation of the Canadianled Kandahar Provincial Reconstruction Team (PRT) to assist the Afghan authorities with capacity
building, and the creation of a Canadian legacy through a number of major initiatives in agriculture,
education, public health, rule of law and governance serve as two of these. Concurrently, the military
part of the mission—Task Force Kandahar—worked with Afghan partners to establish, in the beginning,
security throughout southern Afghanistan. Finally, in 2011-2012, it focused its efforts on a few districts
in Kandahar province. Through these security efforts, conditions were put in place that allowed
communities to be linked to sub-national and national government and to programs of sustainable
development.
As Canada’s last combat mission wound to a close in 2011, it was apparent to many that while much had
been accomplished, it was necessary to systematically capture the valuable knowledge acquired and
implemented in order to ensure that these hard-won lessons were not forgotten

Dr. Howard G. Coombs retired from active duty with the Canadian Forces in 2003. He is a graduate of the
Canadian Forces Staff School, Canadian Land Force Command and Staff College, the US Army Command
and General Staff College and the US Army School of Advanced Military Studies, which awarded his
Masters degree. Dr. Coombs received his PhD in military history from Queen’s University in Kingston,
Ontario and is currently an Assistant Professor of the Royal Military College of Canada. He is also a parttime reserve officer who commands 33 Canadian Brigade Group, headquartered in Ottawa. Dr. Coombs
deployed with Joint Task Force Afghanistan from September 2010 to July 2011 as a civilian advisor to the
Task Force Commander.
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Canadian Whole-of-Government Operations in Kandahar
September 2010 to July 2011
But as much as we like to look back and say we Canadians made a contribution, there never was a
comprehensive plan. It was really only the last battle group that went out to meet and greet the locals
and ask them what they need, instead of just fighting.1
Nelofer Pazira, Afghan-Canadian filmmaker (2011)
Introduction
Ms. Pazira’s comment reflects a frustration held by many with regard to Canadian efforts to coordinate
capacity building in the areas of development, security and governance in Afghanistan over the last ten
years. While pithy, her words do capture some of the challenges that have arisen. They do not, however,
reflect the progress that has been made in Canadian whole-of-government endeavours or the
willingness of members of various agencies to work together to move towards that greater objective of
securing Afghanistan’s future through defeating the insurgency and providing Afghans with the capacity
to strengthen their societal, economic and political systems.
Today’s whole-of-government construct evolved as part of an overall Western response to the small
wars of the twenty-first century. The United States used the term “inter-agency” to describe its
methods, while the United Kingdom developed the “joined-up” approach. By the mid-2000s, the North
Atlantic Treaty Organization (NATO) had adopted what it called a “comprehensive” approach to
expeditionary operations.
Early on, Canada coined the sobriquet of “3D,” an approach combining diplomacy, defence and
development efforts to achieve unified effects in conflict or post-conflict situations. From a Canadian
perspective, the approach built upon
knowledge that had been hard-won during
the peacekeeping and peace enforcement
operations in which Canada had participated
in the late twentieth century. In due course,
Canada adopted the “whole-of-government”
paradigm to more accurately capture the
nuances of the multifaceted effort needed to
deal with the complicated problems of the
modern security environment. In 2007, Dr.
Douglas Bland of Queen’s University
described the concept and its application in
Afghanistan as:
...part of what can best be understood as a
‘stability campaign,’ in which military
operations conducted under warfare
doctrines and experiences aim to create

Figure 1 - Key Afghan development metrics indicating the enormity of the
challenge faced by Canada's Whole of Government team
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‘harmonious law-based conditions’ in which legitimate governments (aided or directed by the UN) can
develop in turn a more peaceful, liberal-democratic, consensual and self-sustaining national, regional, or
international order.2
Afghanistan offered an unprecedented challenge to the Department of Foreign Affairs and International
Trade (DFAIT), the Canadian International Development Agency (CIDA) and the Department of National
Defence (DND), as well as a host of other departments and agencies of the federal government. The
context of the Afghanistan mission required the Canadian government to pull together organizations
that normally worked at arm’s length from one another, and on a scale that made it difficult to ensure a
coherent Canadian effort able to function in conjunction with the efforts of the international
community. This required taking into account the sometimes-conflicting imperatives of national policy
and practice and the approaches and programs of international partners, primarily the United States but
also those of various partners within the NATO alliance. All this in the context of an exceptionally fragile
Afghan government and security apparatus, an insurgency whose strength has consistently been
underestimated by the international community and shifting international and national views on both
counter-insurgency and nation-building.3
The Evolution of Canadian Whole-of-Government Activities in Afghanistan4
In 2001, the American-led Operation Enduring Freedom (OEF) had intervened in Afghanistan to defeat
Al-Qaeda and the Taliban responsible for harbouring the perpetrators of the 9/11 attacks. Over time,
this mission evolved to one that was primarily under NATO leadership and oriented towards establishing
security conditions to enable an international nation-building effort, albeit without the full military
resources actually required to achieve such an ambitious goal. The UN-authorized and NATO-led
International Security Assistance Forces (ISAF) at first had a mandate that was limited to the provision of
security in and around Kabul. In October 2003, however, UN Security Council Resolution 1510 extended
the ISAF mandate to cover all of Afghanistan, paving the way for a graduated expansion of the mission
across the country.5
Simultaneously, the United States was becoming preoccupied with achieving military success in Iraq,
which diverted the US focus away from Afghanistan. With the success of the 2007 US military “surge” in
Iraq, however, and the subsequent election of
President Barack Obama in late 2008, the United
States refocused its efforts on the dilemmas of the
ongoing conflict in Afghanistan—providing a
strategic vision and the resources necessary to
backstop a multinational counterinsurgency
campaign in Afghanistan. The results included
improved strategic coherence, substantial new
allocations of US personnel and materials, and a
renewed NATO effort to arrest the widening
violence in the country.

Figure 2 - Kandahar Province in Afghanistan

The absence between 2006 and 2009 of a
consistent and clearly articulated international
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strategy for Afghanistan unfortunately gave rise to what has been described by critics as a series of
“locally designed” national campaigns across the Afghanistan area of operations such as those
conducted by the Canadians in Kandahar, the British in Helmand and the Americans in the eastern
provinces. Only recently, with a more clearly defined international campaign leadership in late 2009 and
the influx of tens of thousands of additional American troops, have these national undertakings been
fully integrated into broader international counterinsurgency and nation-building campaigns which have
now begun to coalesce. It was in this context that, of necessity, a relatively robust Canadian whole-ofgovernment campaign was finally able to evolve in Kandahar Province.
At the time that ISAF’s mandate was being broadened to assume security responsibilities for northern,
eastern and southern Afghanistan, the Canadian Forces, which had been supporting ISAF in the area of
Kabul, were withdrawn and a new mission was subsequently undertaken in Kandahar. In the summer of
2005, the primary Canadian base in Kabul (Camp Julien) was closed and resources transferred south.
For a limited period during 2001-2002, Canada had deployed a battle group to the Kandahar region as
part of OEF. Thereafter, most Canadian Forces operated under ISAF command in the Kabul region. In
2003-2004, Lieutenant-General Rick Hillier6 commanded ISAF V. It was not until 2006, however, that the
Canadian Forces commenced large-scale operations in southern Afghanistan. Brigadier-General David
Fraser and his staff formed Multi-National Brigade (South) (MNBG(S)), with units from 1 Canadian
Mechanized Brigade Group based in western Canada. On deployment, the MNBG(S) was initially under
OEF command but on 31 July 2006 it became part of ISAF’s newly-established Regional Command
(South) (RC(S)). Thereafter, command of RC(S) rotated among a number of NATO nations, including
Canada, until the United States assumed command in July 2010 following the surge of US troops into the
region.
Concomitantly, the year 2006 also marked the beginning of Canada’s efforts to adopt a whole-ofgovernment approach to address the complex and difficult problems of rebuilding war-torn Afghanistan.
At first these efforts lacked definition and focus, but over time they became better-understood and
more coherent as civilian departments and agencies integrated their operations with those of the
Canadian military. Critical to Canada’s success was the involvement of the federal Cabinet and the Privy
Council Office in coordinating policies and programs and monitoring operations, including mandating
detailed quarterly assessments of activities undertaken at the national level. By the end of the combat
mission, Canada’s whole-of-government process engaged not only the Canadian Forces, DFAIT and CIDA,
but also federal government entities hitherto regarded largely as “domestic” in their orientation such as
the Royal Canadian Mounted Police (RCMP) and Corrections Services Canada (CSC).7
Increased success in harmonizing the efforts of all partners did not, however, at first extend into the
domain of strategic communications and public affairs, which were inconsistent both in respect of
messaging and level of activity among participants. Public support for the mission undoubtedly suffered
as a result. Over the course of the Canadian involvement in Afghanistan, there were two relatively
divisive parliamentary votes (May 2006 and March 2008) occasioned by concern over the essential
character of the mission and its duration—along with the highly politicized public and parliamentary
debates over the government’s Afghan detainee transfer policy.8
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In 2007 the government struck an independent panel under former Liberal Deputy Prime Minister John
Manley to make recommendations on the future course of the mission. Among the consequences were
improved recognition of the breadth and complexity of the Afghanistan challenge and a substantial
evolution in both the strategic whole-of-government coordination framework in Ottawa and the
corresponding mission structure and civilian resourcing in Afghanistan. Since early 2008, Canadian
efforts in Afghanistan have been overseen by a special Cabinet Committee on Afghanistan, supported by
a dedicated Afghanistan Task Force in the Privy Council Office and an ad hoc committee of deputy
ministers meeting on a weekly basis.
The deployed Canadian civilian and police contingent grew from a handful in 2006 to more than 100 in
2009, with a relatively robust civilian leadership cadre at the embassy in Kabul, at Kandahar Airfield
under the leadership of the Representative of Canada in Kandahar (RoCK) and a senior civilian director
of the Kandahar Provincial Reconstruction Team (KPRT). In 2010, the latter two positions were
amalgamated and the RoCK became the Director KPRT.
Following the Manley Report and the parliamentary vote of March
2008, the Canadian government unveiled a detailed set of policy
objectives for the mission, and soon thereafter developed a framework
of benchmarks to measure and report on the progress achieved on
each of the six key policy priorities. It is noteworthy that just one of
these priorities involved security and its focus was entirely on building
the capacity of Afghan National Security Forces (ANSF) to sustain a
more secure environment and promote law and order. Also, with
significant increases of American military personnel in the region after
2009, the CF, DFAIT, CIDA and Afghans9 were able to focus efforts and
resources to support security operations in increasingly smaller areas
in southern Afghanistan—most recently in 2010-2011 this included the
districts of Panjwaii, Dand and Daman within the province of Kandahar.
DFAIT and CIDA remained engaged across the province.
To ensure that Canadian development and governance programs in Afghanistan could be conducted
with adequate security, the Manley Report recommended prolonging the Canadian military
commitment beyond 2009 and Parliament subsequently approved extending Canadian Forces
involvement until the end 2011. As expected, the focus of Canadian military efforts thereafter
emphasized the training of the ANSF, the provision of security for reconstruction and development
programs in Kandahar, while maintaining Canada’s responsibility for the KPRT and (as the end of 2011
approached) included preparing for a transfer of Canadian security responsibilities in southern
Afghanistan to the United States and other allies. In keeping with the philosophy of a comprehensive
approach, all departments and agencies were involved.
Over the years, both the strength and the weakness of the Canadian mission in Afghanistan has been
the overarching preoccupation with building Afghan capacity. As much as the international community
collectively underestimated the strength of the insurgency, it overestimated the capacity of Afghan
leadership in governance and security efforts to assume full responsibility for responding to the
challenges in Kandahar Province. Under the circumstances, Canada had to balance trying to keep
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insurgents at bay with a single battle group or augmented infantry battalion in an area of operations
requiring a much larger military commitment, and building the capacities of the Afghan authorities and
security forces. By 2010-2011, however, Afghan and international security force levels were at last
sufficient to enable more
efficient whole-ofgovernment activities.
The KPRT10
By 2010-2011, the KPRT
had become a combined
Canadian-American mission
that included 62 Canadian
civilians. The group worked
closely with the office of
the provincial governor, the
provincial ministries, and
the provincial council to
support the
implementation of priority
Figure 3 - Arghandab River Valley, about 400 kilometers in length. A rich and fertile river valley- it is
cultivated and populous with the Arghandab River used for irrigation. The Dahla Dam rehabilitation Afghan-determined
project is critical to improving water usage along the river and its many irrigation canals.
projects throughout the
province. The Canadian
civilian contingent was comprised of diplomats, aid workers, corrections officers and civilian police who
shared the mission of reconnecting Kandaharis with an effective, representative government. In support
of these efforts, the KPRT worked closely with both Canadian Forces and American civilian and military
partners. In Kandahar, however, the greatest effects achieved related to the functioning of the Afghan
national government in the area.
First, the KPRT worked intimately with Governor Tooryali Wesa and his office. As the appointed
provincial executive officer, Wesa’s direction and leadership were important and the KPRT worked
closely with him to assist with the planning, budgeting and coordination of major projects. In this
fashion, the KPRT aligned its work and organization to support the priorities of the government and
people of Kandahar.
Second, the KPRT partnered with the Attorney General’s office and the provincial court on justice issues,
with the Afghan National Police (ANP), the Afghan National Army (ANA), and the Central Prison
Directorate. In all projects and initiatives, the KPRT affiliated with provincial ministries to support them
in their efforts, to deliver projects and outcomes that were in line with government plans, and to
encourage better financial linkages with ministerial budgets.
Third, the KPRT had a strong relationship with the Provincial Council.11 As a body of elected
representatives, the Provincial Council promotes the participation of the people and of civil society in
governance. The Provincial Council is best known as the place where Kandaharis go to seek help for their
problems. The work of the Council in listening to the people, mediating disputes, and finding common

______________________________________________________________________________
7

__________________________________________________________Canadian Whole-of-Government Operations in Kandahar

ground is important. Consequently, the Provincial Council’s oversight of government and service
delivery, as established by policy, remains important and was supported by the KPRT.
Lastly, District Stabilization Teams (DSTs) comprised of small groups of American and Canadian
governmental advisors, with military assistance, worked closely with their Afghan counterparts in the
district line ministries and with district governors to increase local capacity. The measurable growth of
district governance over time was in no small part due to the efforts of these teams of dedicated
professionals. They ‘punched far above their weight.’
When Canada went to Kandahar in 2006, the nature of the engagement was at first largely military with
heavy fighting in the region. At that time, it had become obvious that it was the insurgency that had
control over many of the key districts. To confront these destructive forces and support the government
of Kandahar, Canada—through the KPRT—undertook to expand whole-of-government operations in and
around Kandahar city.

Figure 4- Repairing the Dahla Dam and its irrigation system was one of Canada’s signature projects in Afghanistan in this photo being visited
by the Prime Minister and the CDS along with other key Canadian leaders. 80 percent of Kandaharis live along the Arghandab irrigation
system and a secure water supply is critical to stimulate agricultural production. The Arghandab Valley, beyond where the dam is located,
has been known as the breadbasket of Afghanistan. The region has the potential to be the most productive agricultural area in the country,
with the greatest scope for creating food surpluses for processing and export.

Priorities and Signature Projects
In 2008, the Canadian government decided to concentrate 50% of Canada’s aid budget for Afghanistan
on Kandahar and settled on six priorities and three “signature projects” to serve as the principal drivers
for the civilian mission—with a view to provide direct support to local authorities in pursuit of their
identified priorities. In aid of this strategy, Canada created a new and larger whole-of-government
civilian operational capacity for Kandahar that enabled a more robust partnership with the provincial
government, supported by programs financed by DFAIT and CIDA. To measure progress, clear
benchmarks were established and progress towards their achievement reported to the Canadian
parliament every three months. In all of Canada’s major initiatives, close partnership with the Afghan
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national government in planning and delivery aimed to ensure that the benefits of Canadian projects
would be enduring and sustainable through local effort. The priorities were:
The Arghandab irrigation rehabilitation program
Canada has worked to improve the Dahla Dam and the irrigation canals that bring water to
farmers in Kandahar province. In a $50 million project, the gates of the canals were replaced and
repaired, silt was removed from the canals, and farmers were trained in water management.
The KPRT worked closely with the Ministry of Energy and Water on this project, particularly to
improve the technical and requirements of the water system. Canadian work on the Dahla Dam
and its irrigation system was due to be completed by the end of 2011, and Afghan authorities
will continue working with communities and mirabs (water distribution managers) along the
canals to better manage the entire water system through a newly established organization, the
Sub-Basin Water Authority.
50 signature schools
Canada collaborated with the Provincial Department of Education (DoE) to build, expand and
repair 50 schools in the province, and to improve the quality of education across the province.
This close partnership ensured that Canadian assistance was directed at priority schools and
that, when built, the schools would have the requisite teachers and materials. The project
benefitted Kandahari students at the same time as it strengthened the capacity of the
government to deliver a basic service vital to the future of the country. The government plans to
continue Canada’s role in education at a national level through the embassy in Kabul.
Polio eradication
Working with the Department of Public Health (DoPH), Canada supported the immunization of
Kandahari children in an effort to eradicate polio. The result is that polio is close to having been
eliminated in Kandahar, though unfortunately there are still a few cases. The project has helped
strengthen the health system of the province, and it is believed that this work will continue
through the United Nations and the DoPH. The current estimate is that polio will be eradicated
from Afghanistan in 2012. In partnership with the DoPH, Canada also helped to build, expand
and/or repair a significant number of health clinics, many of which had been destroyed or
severely damaged in fighting over the last three decades.
Improvements at Sarpoza Prison
The KPRT also cooperated very closely with the Central Prison Directorate (CPD) to make
Sarpoza Prison a model facility that now operates in accordance with international standards
and Afghan law. Two significant prison breakouts interrupted progress, but the partnership
Canada has established with the CPD will help to ensure that institutional development of the
humane treatment of detainees is enduring.
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Police training
Canada has assisted the Afghan National Police (ANP) at the Police Training Centre over the past
years by building and operating a facility, located at Camp Nathan Smith, home of the KPRT in
Kandahar City. Training has been developed and delivered by the RCMP in conjunction with ANP
trainers. In 2011 the facility was formally transferred to the ANP, which is supported by the
NATO Training Mission - Afghanistan.
Secure governance
Canada worked closely with the Government of Afghanistan in Kandahar City to improve the
security and effectiveness of key government buildings. In particular, the KPRT cooperated with
the ANP to build or renovate most police sub-stations throughout the city. These are now being
put to good use and have helped the ANP exercise their duties more efficiently, in greater
safety, and with a more professional image. The KPRT also supported a project to build a
government media information centre in Kandahar, a state of the art facility frequently used by
government officials to communicate with citizens through press conferences, press releases
and government announcements. In 2012, the KPRT is also due to complete a project to build
safe housing to help improve security for senior officials. The flagship project is construction of a
new Provincial Council building, home of the only elected government body in Kandahar, which
officially opened in June 2011. As projects were completed, the Government of Kandahar
assumed responsibility for their operation. Canada has also played a significant role in the
construction of new roads, improvement of roads and repairs of culverts and bridges, all of
which will help enhance the way of life for the Afghan population.
As Canada’s plans for Kandahar were being realized, the Canadian staff of the KPRT gradually relocated
to Kabul or back to Canada. In January 2011, Canada transferred leadership of the KPRT to the United
States. Canadians and Americans served closely together and achieved great progress in development
and governance.
The government has announced that Canada’s civilian commitment to Afghanistan will continue at least
until the end of 2014. In a new phase of the Canadian-Afghan partnership, a national program based out
of Kabul will focus on four areas:


Investing in the future of Afghan children and youth through projects in education and
health;



Advancing security, the rule of law and human rights;



Promoting regional diplomacy; and,



Delivering humanitarian assistance. The program aims to build on Canada’s experience in
Kandahar and in pursuit of the same objective: to support Afghans in building a country that
is well-governed, stable and secure.
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The Canadian Team in
Kandahar

Development without
Security is unsupportable

Security without Governance
is meaningless

Governance without Development is unsustainable

Whole-of-Government is Crucial
• We were the last Whole-of-Government Team conducting
counterinsurgency in Afghanistan
• Relationships and common vision were key
• Integration of all lines of operations
• We learned key lessons about counterinsurgency and our departmental
interface

Task Force Kandahar
During the same 2010-2011 period, the Canadian and American military forces comprising Task Force
Kandahar12 undertook initiatives in three complementary fields, which were also coordinated within a
whole-of-government framework. Initiatives were directed at:
Security




Building (recruiting and equipping) and organizing community policing by the Afghan
Uniform Police (AUP);
Training, mentoring and partnering with an increasing independent ANA (Afghan
National Army); and,
Denying insurgent capacity to influence the population.

Governance




Building and mentoring a responsible/responsive district leadership;
Encouraging the operation of representative sub-national processes (i.e. community
meetings called shuras); and,
Enhancing the capability of ministry staff to deliver basic services.

______________________________________________________________________________
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Development




Establishing functional district development committees;
Ensuring village development representation; and,
Increasing economic capacity.

In each field, Task Force Kandahar worked towards achieving a number of “tipping points” in its wholeof-government approach.
In the field of security, objectives included ensuring adequate numbers of capable Afghan police
addressing village requirements and protecting, not preying on, the people; ANSF-led single service and
combined operations; and, integrated ANSF command and control responsive to the District Governor
and village elders (maliks).
In support to governance, the tasks were to assist in creating and reinforcing responsible and responsive
district governors and civil servants; representative and functioning district and village shuras and subnational processes; and, representatives from primary line ministries working at the district centre and
reactive to village requirements.
Support to development included the establishment of functioning District Development Committees;13
development efforts being adequately coordinated through district governors and meeting priorities set
by the districts with representation and input from the villages; and, a working rural/urban interface in
such areas as markets and transportation.
The net effect was that Task Force Kandahar was able to make a large difference in promoting stability
in the Canadian-assigned portion of southern Afghanistan through integrating its actions with those of
the other agencies involved, by prioritizing and allocating resources in a regional and coordinated
manner, and in bringing sufficient resources to bear in the villages and village clusters. Together, these
initiatives demonstrated directly to the Afghan people the commitment of the national government and
the international community to reconstruction and state building.
This method of negating the insurgency was local in nature and sought to create functioning districts
through an integrated effort targeting specific villages and groupings of villages for substantial
governmental and developmental intervention. The locations selected were connected to national and
provincial programmes, urban markets, transportation and trade development packages, and local
security sector reform activities. This prioritization also permitted security forces to allocate their
resources in the best manner to create a secure environment for those involved with the various
governmental, reconstruction and development programs.
Consequently, Task Force Kandahar and its whole-of-government collaborators were able to fight the
insurgency in a number of ways. Canadian military efforts were oriented towards removing destabilizing
influences as well as establishing and maintaining population and community-centric security. These in
turn created the conditions for an integrated inter-agency approach that generated and promoted local
governance and development, mostly from the bottom up. As part of the whole-of-government effort,
wherever possible the approach taken was to establish and reinforce partnerships that put Afghan
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officials and security forces in the forefront and the population’s interests first. As conditions evolve
toward responsible and functioning governance, burgeoning local economies, effective rural/urban
interface, and a capable ANSF, the aim is for districts to transition to complete Afghan control.
Even though Canada’s combat mission in Afghanistan ended in July 2011, its military contribution
continues through the capacity-building efforts of the NATO Training Mission - Afghanistan (NTM-A).
Despite its departure from the area, Canada has left a legacy in Kandahar Province rooted in the service
and sacrifices of military and civilian personnel who have assisted in creating conditions for a more
stable and secure country. The effects of Canada’s efforts in helping people in the troubled southern
region of Afghanistan will long outlast Canada’s presence in Afghanistan, making a substantial
contribution to achieving the ultimate goal of securing Afghanistan’s future as a functioning member of
the international community.
Canadian Whole-of-Government Lessons Identified14
Canada’s whole-of-government effort in Kandahar involved a host of players in Canada and abroad,
including Canadian field partners, members of the international community, and Afghan authorities at
all levels. The effort also reflected a wide variety of perspectives and philosophies, along with a
multitude of objectives, plans, programs and activities, all of which impacted on how Canada tackled the
tasks it confronted in Afghanistan. Some have argued that Canada’s approach was replete with flaws,
others that it was characterized by remarkable successes. Few would disagree that the experience was
rich in lessons.
In early 2011, the KPRT organized a Lessons Learned conference to examine the experiences of the
many agencies involved in Canada’s whole-of-government effort in Kandahar. The conference examined
relations across departments, civil-military cooperation, and collaboration among nations, the evolution
of the KPRT, strategic communications, contracting, and implementation of the rule of law. Some
conclusions are particularly noteworthy.
First, it is imperative to have expertise across the domains of security, governance,
reconstruction and development. Without balanced civilian expertise and support, the host
nation is unable to fully extend its influence into the communities. In the agrarian and conflictridden environment of Kandahar, Canada lacked key civilian expertise in agriculture and justice.
Second, effective operation in the field requires prior integration of effort among government
departments and agencies, and with the Canadian military, prior to deployment. Understanding
the cultures and modes of operation of others would have reduced the friction between
different organizations, and would have improved communications and effectiveness.
Third, the mixed civil-military and bi-national (Canada/US) nature of the KPRT was effective. It
allowed the KPRT to extend its reach across Kandahar Province into the districts and greatly
assisted in the handover of structures, programming and operations.
Fourth, the civilian agencies of the Canadian government need to be able to communicate with
the media. While the Canadian Forces and the Department of National Defence enjoyed great
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latitude in dealing with the media, DFAIT and CIDA did not, with a commensurate negative
impact in informing the Canadian public of their activities and achievements.
Fifth, there is a need to standardize contracting procedures across the Canadian whole-ofgovernment effort. While the practices of the CF and DND are flexible and were deemed to
represent “best practices,” those of other departments were, at times, seen as problematic and
cumbersome.
Finally, notwithstanding Canada’s recognized expertise in the area of rule of law, a more
comprehensive and detailed program of justice sector reform that reached into the districts
would have been very beneficial.
Discussion at the Lessons Learned conference and the record it generated were wide-ranging,
containing much of value for future whole-of-government operations. One recurring theme was the
need for more intra-government contact and professionalization. A US Army officer, Major-General
Michael Flynn, expressed it best when describing contemporary warfare:
The most effective organizations on today’s battlefields are those that have integrated capabilities.
Teams and networks of people leveraging their parent organizations have demonstrated a high degree
of success...[t]here is little question that when you put people from multiple agencies and coalition
partner nations with the right skills together, they will be more effective.15
If twenty-first century interventions require teams of people familiar with each other and their
capabilities, this suggests the establishment of integrated professional development systems and the
wider use of cross-departmental assignments to increase operating familiarity between DND, DFAIT,
CIDA and others. Additionally, the Canadian government needs to increase its pool of deployable
capabilities, on top of developing whole-of-government structures that contain a necessary crossspectrum of skills and attributes that can deploy quickly to conflict or post-conflict areas.
In Warriors and Nation Builders: Development and the Military in Afghanistan, Canadian development
specialist Andy Tamas argues for the creation of a “hybrid” organization consisting of “an integrated
team of soldiers, development workers, diplomats and others who can protect themselves” and are
funded and resourced sufficiently to deploy quickly and commence working effectively wherever
required, regardless of security concerns, to produce integrated effects.16 While the focus of Tamas’
analysis is more international than national, the ability to create, deploy and sustain a national structure
of such a kind over the duration of a mission would permit Canada to maintain the skills and
relationships so arduously developed as a result of Canada’s Afghanistan experience. In order to do so,
current capacity must be improved, likely within existent funding envelopes. To be sure, such an effort
would be somewhat painful but far less expensive than repeating some of the costly mistakes of the
past. As Tamas aptly notes, “unstable regions affect us all,”17 and there is every likelihood that Canadian
whole-of-government operations will be as necessary in the future as they have been in the recent past.

______________________________________________________________________________
14

__________________________________________________________Canadian Whole-of-Government Operations in Kandahar

Conclusion
Canadian efforts to conduct coordinated inter-departmental activities in Afghanistan evolved as a result
of the expansion of the NATO ISAF mission, debate in Canada, and the termination of the combat
mission in 2011. At that time, Prime Minister Harper expressed the sense of what had been achieved by
Canada’s whole-of-government campaign in Afghanistan:
Behind every girl now in a classroom, behind every healthy baby in its mother’s arms, behind every
farmer who can feed his family without taking up arms…behind all of this progress, are innumerable acts
of heroism and selfless devotion to duty by…the men and women of the Canadian Armed Forces, our
diplomats, and our aid workers.18
In Kandahar, people will long value the important practical accomplishments of Canada’s hard work
there—the irrigation canals that were repaired, the schools that were built, the health clinics that were
opened. But they will also remember the close partnerships they enjoyed with Canadians from many
walks of life, which helped them to build a better future for themselves and for their children. The
friendships forged will prevail into the foreseeable future, and will very likely be strengthened through
the new programs of cooperation and assistance the Canadian government is undertaking.
Conversely, Canadians should value what they have learned from their Afghanistan experience and
make a determined effort to ensure that that learning is not lost before they next find themselves
engaged in an international peace operation. If Canadians aspire to play an international leadership role,
the expertise required in future will not be in traditional peacekeeping but in complex operations
combining the skills of both military and civilians.

______________________________________________________________________________
15

__________________________________________________________Canadian Whole-of-Government Operations in Kandahar

ENDNOTES
1

Cited by Susan Sachs in “Newsmakers 2011: In Their Own Words ‘...to see Canada leave Kandahar’,” The Globe and Mail,
December 24, 2011, A11.
2
See Dr. Doug Bland in “Canada’s Contributions to Peace Operations, Past, Present and Future,” Canadian Peacebuilding
Coordination Committee,” n.p.; internet, available at http://forum.peacebuild.ca/content/view/13/27/ , accessed 29 August
2007.
3
For discussions of various Canadian perspectives concerning aspects of our whole-of-government involvement in Afghanistan
see Andy Tamas, Warriors and Nation Builders: Development and the Military in Afghanistan (Kingston: Canadian Defence
Academy Press, 2009).
4
This section is primarily based on a presentation given by Lieutenant-General (Retired) Michel Gauthier, CMM, MSC, CD,
former Commander Canadian Expeditionary Forces Command (CEFCOM) (2005-2009) to National Security Programme 2 at the
Canadian Forces College in Toronto, Ontario on 20 May 2010, as well as email correspondence between the author and
Lieutenant-General Gauthier from June to October 2010. This collaboration later became Dr. Howard G. Coombs and
Lieutenant-General (Retired) Michel Gauthier “Campaigning in Afghanistan: A Uniquely Canadian Approach,” in Colonel Bernd
Horn and Dr Emily Spencer, eds, No Easy Task: Fighting in Afghanistan (Toronto: Dundurn, 2012).
5
See United Nations, “S/RES/1510 (2003) Resolution 1510 (2003) - Adopted by the Security Council at its 4840th meeting, on 13
October 2003, ” available at http://daccess-dds-ny.un.org/doc/UNDOC/GEN/N03/555/55/PDF/N0355555.pdf?OpenElement;
internet, accessed 05 August 2010.
6
The foundation of the current Canadian whole-of-government campaign can be said to have been laid in January 2004 when
Hillier was presented with a number of dilemmas expressed by President Hamid Karzai, who at that time was the leader of the
Afghanistan Transitional Authority (ATA). Most important of these was the lack of unified action by the myriad of governments
and organizations that had resulted in a less effective development and caused a weakening of potential effects. Also, as a
result of the lack of shared approach ISAF V could not move beyond lower order, or tactical military activities in order to
achieve higher-level and enduring strategic objectives. Hillier believed that without a coherent strategic concept in which all
involved parties, military, international organizations, non-governmental organizations, donor institutions, the international
community, and most importantly the ATA and Afghan people, could partake no operational level campaign could be created.
Accordingly, he used his ISAF staff and later, two Canadian officers, tasked from Canada, to assist the ATA in articulating a
strategic concept. This model was eventually released in the form of an idea paper entitled “Creating a National Economy: The
Path to Security and Stability in Afghanistan.” While primarily developmental in nature it also specified ideas that would later
be used to assist with governance and security. These core ideas later emerged within in the Afghanistan National
Developmental Strategy (ANDS), which continues to be an overarching Government of the Islamic Republic of Afghanistan
(GIRoA) policy document governing multiple activity streams by all contributing to the rebuilding of Afghanistan. See Howard G.
Coombs and General Rick Hillier, “Command and Control During Peace Support Operations: Creating Common Intent in
Afghanistan,” in Allan English, ed., The Operational Art: Canadian Perspectives – Leadership and Command (Kingston, ON:
Canadian Defence Academy Press, 2006), 173-91.
7
CDAI Roundtable (Ottawa: June 2010).
8
The report of the “Independent Panel on Canada’s Future Role in Afghanistan” was known as the “Manley Report” after its
chair, The Honourable John Manley. See Canada, “Independent Panel on Canada’s Future Role in Afghanistan” (Ottawa:
Minister of Public Works and Government Services, 2008); and also, Canada, House of Commons of Canada, 39th Parliament,
2nd Session Journals, no. 53 (Monday, February 25, 2008, 11:00 a.m.), available at
http://www2.parl.gc.ca/HousePublications/Publication.aspx?pub=Journals&doc=53&Language=E&Mode=1&Parl=39&Ses=2;
internet, date accessed 05 August 2010.
9
Afghans have assisted with the activities associated with establishing security and rebuilding their nation at great personal
risk. At the time of writing in mid-January 2012 the District Governor of Panjwaii, Haji Fazluddin Agha, an influential former
mujahedeen commander, who had assisted Canadians greatly in their efforts during 2010 – 2011, was killed along with
members of his family and retinue by a suicide bomber.
10
The discussion of KPRT activities is derived from a speech given by Ambassador Tim Martin to the Kandahar Provincial
Council, Kandahar City, Afghanistan, 06 March 2011. Ambassador Tim Martin was the Representative of Canada in Kandahar,
or RoCK, from August 2010 to July 2011.
11
Throughout this period, the Chair of the Provincial Council was the powerful half-brother of Afghan president Hamid Karzai,
Ahmed Wali Karzai, known as AWK. AWK was murdered by a bodyguard in July 2011.
12
CDAI Roundtable (Ottawa: June 2010); and, also a presentation by Dr. Howard G. Coombs, Assistant Professor, Royal Military
College of Canada to the Conference of Defence Associations Institute in Ottawa, Ontario 03 November 2011.

______________________________________________________________________________
16

__________________________________________________________Canadian Whole-of-Government Operations in Kandahar

13

These are part of the formal processes of sub-national government and designed to assist with the prioritization and
disbursement of centrally controlled funds against district development needs.
14
Taken from Canada, Department of National Defence, “3350-1 (JLLO) ‘Report On Kandahar Whole Of Government Lessons
Learned Workshop,’ 02 June 2011” 2 pp.; and also, Canada, “Kandahar Lessons Learned Workshop, Task Force Kandahar and
Kandahar Provincial Reconstruction Team, 24 February 2011.” Both documents in possession of the Author.
15
Major-General Michael T. Flynn, “Sandals and Robes to Business Suits and Gulf Streams,” Small Wars Journal (April 20, 2011):
5-6.
16
Tamas, Warriors and Nation Builders, 219.
17
Ibid, 223.
18
The Right Honourable Stephen Harper, Prime Minister of Canada, Address to Task Force Kandahar, Kandahar Airfield,
Afghanistan, 30 May 2011.

______________________________________________________________________________
17

