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Executive Summary

This paper provides an overview of the police
sector in Afghanistan, assesses reform efforts
since 2002, and identifies five key issues that
must be addressed if the objective of creating
an effective Afghan National Police (ANP) is to
be achieved. The resurgence of the Taliban in
southern Afghanistan since 2005 has contributed
to a belated realisation of the importance of an
effective police force, and resulted in an expo-
nential growth in resources for police reform
efforts. 2007 is likely to see more money com-
mitted to the police sector than the previous
five years combined. This makes it an important
time to assess and learn from past efforts, and
to take advantage of the opportunity these ad-
ditional resources will provide to develop a
more comprehensive and effective approach to
police reform in the future.

Overview of the Police Sector

Afghanistan has never had a very strong or ef-
fective civilian police force. Whatever progress
was made in developing a civilian police force
during the 1970s was lost during the more than
two decades of conflict that followed. Following
the defeat of the Taliban in the fall of 2001,
anti-Taliban Northern Alliance commanders
were quick to exploit the power vacuum and
filled many of the district and provincial police
forces with private militias who had little or no
police training or experience. The daunting
challenge confronting police reformers in the
spring of 2002 was to create an effective civil-
ian police force from an untrained force
manned primarily by factional commanders and
their militias, who had little or no equipment or
infrastructure, who were unpaid or under-paid,
and who operated within the corrupt and fac-
tionalised institutional structure of the Ministry
of Interior (Mol).

The Afghan National Police (ANP) is Afghani-
stan’s over-arching police institution, which
consists of the following forces: Afghan Uni-
formed Police (AUP) who are responsible for
most day-to-day police activities; Afghan Border
police (ABP); Afghan National Civil Order Police

(ANCOP); and the Counter Narcotics Police of
Afghanistan (CNPA). In 2006 a temporary force,
the Afghanistan National Auxiliary Police
(ANAP), was established separate from the ANP
to support counter-insurgency operations. The
ANP operate under the authority of the Ministry
of Interior (Mol), which is also responsible for
overseeing provincial and district administration
and for implementing the government’s
counter-narcotics policies.

The 2006 Afghanistan Compact authorised a po-
lice force numbering 62,000. The increase in
insurgent activities in southern Afghanistan in
2006 resulted in several “temporary” measures
to increase the size of the police force beyond
this authorised level. One controversial quick-fix
measure was the creation of ANAP, a force of
11,270 who are recruited locally, given 10 days
of training, and then deployed initially to six
southern provinces most directly affected by
the Taliban insurgency. By late 2006, the US be-
gan strongly advocating for an increase in the
authorised ANP size from 62,000 to 82,000,
which was subsequently approved at the JCMB V
meeting in April 2007. The decision to increase
police numbers, largely as a result of the grow-
ing insurgency, is not fully supported by all
other international police reform actors. Some
are concerned that the focus of reform efforts is
shifting away from establishing a civilian police
force to a paramilitary or counter-insurgency
force, while others have raised concerns about
the fiscal sustainability of increasing the size of
the ANP. An area where there is consensus is
the need for more policewomen — of the 63,000
police in 2006, only 180 were women.

International Actors and Police
Sector Coordination

The police sector in Afghanistan is currently
supported by approximately 25 countries and
several international organisations. The main
police coordination bodies are the Interagency
Police Coordinated Action Group (IPCAG) and
the recently established International Police
Coordination Board (IPCB). The UNDP-managed
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Law and Order Trust Fund for Afghanistan
(LOTFA) has primary responsibility for coordi-
nating support for police salaries. The European
Commission (EC) has been the single largest do-
nor of police salaries, contributing nearly half of
the $330 million channelled by donors through
LOTFA between 2002 and 2006.

From 2002 to 2007 Germany was responsible for
coordinating international support for the ANP
as the “lead donor” or “key partner” for the
police sector. During this period it contributed
approximately $80 million to support police re-
form activities, mostly implemented by the Ger-
man Police Project Office (GPPO). In 2007 Ger-
many’s key partner role will be subsumed within
the overall umbrella of the newly established
European Union Police Mission in Afghanistan
(EUPOL). The EUPOL mission is expected to con-
sist of 160 police advisors, trainers and mentors,
contributed by 23 nations (including some non-
EU nations like Norway, Canada and Australia)
and deployed throughout the country.

Since 2004, the US has been by far the largest
overall contributor of human and financial re-
sources to support the police sector, with its
2007 contribution alone expected to be $2.5
billion. The US police programme is imple-
mented by the US Department of Defense’s
Combined Security Transition Command — Af-
ghanistan (CSTC-A), which is also responsible for
training and developing the Afghan National
Army (ANA). The main coordination challenges
in the police sector are:

e Achieving effective strategic coordination in
the absence of a common vision on the role
of the ANP and a common strategy on how
to achieve that vision. This makes it difficult
to extend coordination beyond simple infor-
mation sharing.

e Strengthening weak coordination between
the different security sector “pillars”, espe-
cially between the police and judicial sec-
tors.

¢ Managing the inherent tensions in a situation
where a very high percentage of overall hu-

man and financial resources are contributed
by one donor, which effectively enables it to
dominate decision-making.

e Strengthening weak coordination between
Kabul and the regional and provincial levels.

e Strengthening the government’s ability to
govern and coordinate the security sector,
including improving government-donor coor-
dination and intra-government coordination
among competing ministries.

Police Reform Activities

Training and Mentoring

The main focus of police reform from 2002 to
2005 was police training. The central compo-
nent of the GPPO programme in Kabul was to
rebuild and re-establish the Kabul Police Acad-
emy (KPA), which trains commissioned officers
in a three-year course, and non-commissioned
officers in a nine-month course. US support has
focused on providing basic training to fresh re-
cruits and serving patrolmen at a Central Train-
ing Centre (CTC) for police in Kabul, as well as
at seven Regional Training Centres (RTCs). The
main police training challenges are:

e High rates of illiteracy and semi-literacy
among ANP patrolmen and recruits, which
makes it difficult to provide effective train-
ing and severely limits the policing tasks
that can be performed.

e Weak or non-existent recruiting and vetting
systems resulting in little attention given to
who is trained, and little follow-up to deter-
mine what happens to those who have been
trained. In some areas this has had the per-
verse effect of strengthening forces opposed
to the central government.

The focus of reform efforts is now shifting from
police training to reinforcing this training
through mentoring programmes. The largest
mentoring programme is the US-financed pro-
gramme implemented by DynCorp, which by the
end of 2006 employed approximately 500 inter-
national police trainers and mentors. Most of




the 160 EUPOL mission personnel will also be
given mentoring responsibilities. The main po-
lice mentoring challenges will be:

e Finding sufficient numbers of highly quali-
fied international police mentors, with an
appropriate mix of political as well as tech-
nical skills, who are willing to work in re-
mote and often inhospitable areas of Af-
ghanistan.

e Ensuring commitment to police and Mol re-
form from the top levels of the government
and Mol. In the absence of comprehensive
Mol reform, large-scale mentoring pro-
grammes to strengthen the capacity of indi-
vidual police officials are unlikely to have a
major impact on improving the overall ef-
fectiveness of the ANP.

e Ensuring that effective assessment systems
are established to determine whether the
mentoring programmes have enough of a
positive impact to justify their enormous
expense.

Equipment and Infrastructure

Inadequate police equipment and infrastructure
are important contributing factors to the inef-
fectiveness of the ANP, as well as to the large
number of police casualties. Large amounts of
donor funding are now going into building and
renovating police infrastructure and donating
police equipment. The biggest challenges to
equipping the Afghan police are:

e The lack of internal controls and account-
ability systems in a notoriously corrupt insti-
tutional environment.

e Finding the funds to operate and maintain
all the donated equipment, vehicles and in-
frastructure. This problem is exacerbated by
the fact that 95 percent of donated police
equipment is non-standard, and some is sub-
standard.

Cops or Robbers? The Struggle to Reform the Afghan National Police

Restructuring and Reforming

By 2005 there was a growing realisation that
simply providing more training and equipment
to individuals who then returned to work in the
unreformed institutional environment of the
ANP and the Mol was having limited impact. At
the same time, the escalation of the insurgency
in southern Afghanistan led to greater apprecia-
tion of the need for a more effective police
force. These two factors have resulted in more
attention and resources now being given to in-
stitutional restructuring and reform of the ANP
and the Mol. The most important institutional
reform initiatives in the police sector have been
pay and rank reforms, which began to be imple-
mented in late 2005. The major objectives of
these reforms are: 1) to restructure a top-heavy
police force by reducing senior officer positions;
2) to institute a rigorous process for testing and
selecting officers based on merit rather than
personal and factional connections and bribery;
and 3) to increase pay to facilitate recruitment
and retention and reduce corruption.

The most important component of pay and rank
reform was instituting a merit-based process for
selecting police officers for the greatly reduced
number of officer positions. The selection proc-
ess ran into serious trouble when President Kar-
zai disregarded the recommendations of the se-
lection committee, and instead appointed 14
police chiefs who, among many serious short-
comings, had failed the qualifying exam. After
an unusually strong international reaction, and
the establishment of a probation board to re-
view the appointments, 11 of the 14 police
chiefs were replaced. A major challenge that
remains is ensuring that merit-based appoint-
ments and promotions are not circumvented in a
similar manner in the future.

Key Issues and Recommendations®
If police reform is to succeed in Afghanistan,

and the big increase in resources to reform the
ANP is not to be wasted, the major actors —

! Section 6 summarises the major recommendations made in this paper.
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especially the government, the US, and the
EUPOL mission — will need to address five key
issues.

1. Develop a shared vision
and strategy for the ANP

The most fundamental issue that must be re-
solved for police reform efforts to succeed in
Afghanistan is the need for a shared vision of
the role of the ANP, and a shared strategy on
how to achieve that vision. In particular, there
is a need to reconcile the “German vision” of
the police as a civilian law and order force, and
the “US vision” of the police as a security force
with a major counter-insurgency role. These
two visions, shaped in part by the US focus on
defeating the Taliban-led insurgency in southern
Afghanistan and the German focus on relatively
peaceful areas of northern Afghanistan, need to
be reconciled and consensus reached on a
shared vision that addresses the policing needs
of all of Afghanistan.

Given the alarming increase in police casualties,
urgent attention must be given to developing
alternatives to using poorly trained and
equipped police (especially ANAP) as a counter-
insurgency force. The role envisioned for the
ANP has major implications for how police
should be recruited, trained, equipped and de-
ployed, as well as for the composition and size
of the police force. The differing German and
US visions, combined with the government’s
lack of vision, are seriously undermining police
reform efforts.

2. Replace SSR pillars with an
integrated and comprehensive
rule of law strategy

The failure of the government and the interna-
tional community to develop and implement an
effective strategy for reforming and strengthen-
ing the judicial sector is a potentially crippling
flaw of current police reform efforts. A civilian
police force, no matter how well trained and
equipped, will have little ability to uphold and
promote the rule of law in the absence of a
functioning judicial system. The failure to adopt
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a more integrated approach to strengthening
the police and justice sectors is related to the
failed policy of maintaining separate Security
Sector Reform (SSR) “pillars” headed by “lead
donors” or “key partners”. This separation has
made success within each pillar hostage to the
enormous differences in the planning, funding
and implementation capacities of each lead do-
nor. The separate pillars also created barriers to
developing a comprehensive and integrated rule
of law strategy that would provide a coherent
overall framework within which the individual
sectoral strategies could be developed and im-
plemented. For police reform efforts to suc-
ceed, there is an urgent need to develop and
implement a comprehensive and integrated rule
of law strategy, within which reform of the judi-
cial sector should be prioritised equally, if not
higher, than reform of the ANP and ANA.

3. Make donor assistance conditional
on comprehensive Mol reform

The most consistent theme that emerged in in-
terviews for this paper was that without com-




prehensive reform of the Mol, police reform ef-
forts will fail and the money spent on reform
will be wasted. The Mol is notoriously corrupt,
factionalised, and an increasingly important ac-
tor in Afghanistan’s illegal drug economy. Since
2005 there has been a belated recognition that
the focus on training and equipping the police,
with little regard for who was being trained or
equipped (a process that one provincial Chief of
Police described as “putting uniforms on
thieves), will not have much positive impact
unless the overall structure within which the
police operate — the Mol — is also reformed.
While significant progress was made in 2006 to
reform ANP pay and rank structures, a much
more comprehensive approach to reforming the
entire Mol, not just the police section, is neces-
sary if reform efforts are to be effective and
sustainable.

There has been a tendency to address police
reform as a technical problem requiring techni-
cal solutions, rather than recognising that Mol
reform is first and foremost a political task re-
quiring a carefully designed political strategy
supported at the top levels of government and
the international community. A major failure of
reform efforts for the past five years has been
the lack of political will to proceed beyond rec-
ognising and talking about the problem of a cor-
rupt, factionalised and criminalised Mol. Donors
should make their assistance more conditional
on comprehensive top-down reform of the Mol,
without which their contributions toward police
reform efforts are likely to be wasted.

4. Prioritise quality of police over
quantity

There has been a damaging tendency to let im-
mediate issues, such as the presidential elec-
tions and the growing Taliban insurgency, result
in “quick fix” solutions that prioritise the quan-
tity of police over the quality. A recent example
was the 2006 decision to create the ANAP to as-
sist in counter-insurgency operations. Such
measures to quickly increase police numbers are
undermining the longer-term objective of creat-
ing an effective police force. While too few po-
lice may indeed be a serious problem in some

Cops or Robbers? The Struggle to Reform the Afghan National Police

areas, a more serious problem is that the local
police that are present are often corrupt and
ineffective, and as far as the public are con-
cerned do more harm than good. The reputation
of the police (as well as other local government
departments) as corrupt and criminalised is
eroding the legitimacy of the government, and
is one of the important destabilising factors in
Afghanistan today. Increasing the quantity of
police will only have a positive impact after
more progress has been made in improving the
quality of the police through measures such as
comprehensive Mol reform, more careful re-
cruiting and vetting, better training, strength-
ened internal control systems, and stronger
links to a reformed judicial sector. As long as
the police are viewed as part of the security
problem rather than part of the solution, hastily
increasing the number of poorly trained police
to work in a corrupt institutional environment is
more likely to have a negative rather than posi-
tive security impact.

5. Prioritise fiscal sustainability
of the security sector

It is widely recognised that in the foreseeable
future Afghanistan will not have the resources
to independently sustain the security sector in-
stitutions that are currently being developed.
Despite this knowledge, few concrete measures
are being taken to address the problem, and
few decisions are being made to bring security
sector costs more in line with what Afghanistan
can afford. Failure to act soon to prioritise the
fiscal sustainability of the security sector is
likely to have a crippling effect on the develop-
ment of other public and private sector institu-
tions. It may also have a negative impact on the
development of democratic institutions, and
could result in the destabilising collapse of se-
curity institutions once external resources dry

up.

International donors must make more of an ef-
fort to assess the fiscal implications of reform
initiatives such as the massive investments in
police equipment and infrastructure and the
decisions to increase the size and salaries of the
ANP. They must ensure that the planning and
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approval of such initiatives are not just based
on narrow sectoral perspectives that are negoti-
ated with self-interested ministries, but involve
the Ministry of Finance and are based on a na-
tional perspective that balances the often com-
peting priorities and demands of different sec-
tors.

Prior to the JCMB VI meeting in the autumn of
2007, and prior to the recruitment of additional
police, the affordability of the JCMB V decision
to increase force numbers from 62,000 to
82,000 should be reassessed. Even if major cost-
cutting measures are introduced, international
donors will still need to make medium- to long-
term commitments to continue financing a ma-
jor percentage of the ANP’s recurrent costs.

Conclusion

Despite some notable achievements, the overall
result of police reform efforts during the past
five years has been disappointing, and many Af-
ghans still perceive the ANP to be part of the
security problem rather than part of the solu-
tion. If the key issues that undermined past re-
form efforts are not addressed, the major in-
crease in human and financial resources di-
rected towards reforming the ANP are likely to
be wasted. It is troubling that these issues are
all very self-evident, and for the most part have

been widely recognised as serious problems for
several years. The failure to address them, de-
spite the recognition of their importance, high-
lights the serious inadequacies of the interna-
tional community when it comes to institution-
building and state-building.

Afghanistan is unlikely to ever again have the
levels of international attention and resources
devoted to reforming the police that it has to-
day. There is now a unique opportunity to move
away from the multitude of individual police
reform projects toward a more coordinated,
comprehensive and longer-term approach that
stands a much greater chance of effectively ad-
dressing the complex and difficult task of re-
forming the ANP. It is time to clarify today’s
blurred vision on the role of police in Afghani-
stan, and to achieve consensus on a common
vision and strategy for developing a police force
that will operate as “cops” rather than robbers.




1. Introduction

The true and patriotic police officer is the
friend of the people. People always ap-
proach them to get rid of oppression. If po-
lice officers do not have these qualities
people would rather prefer to live under
oppression and injustice rather than going
to the police since they know that applying
to the police will bring them additional
problems.

President Karzai, speaking on Radio Afghanistan,
21 November 20022

There are some parts of Afghanistan where
the last thing people want to see is the po-
lice showing up. . . . The police (in some
areas) are corrupt. They are part of the
problem. They do not provide security for
the people — they are the robbers of the
people.

Brigadier General Gary O’Brien, former Deputy
Commander of CSTC-A, March 20073

Forget about the Taliban. Our biggest prob-
lems are with the police.

Anwar Ali, truck driver, May 2007*

This paper provides an overview of the police
sector in Afghanistan, assesses reform efforts
since 2002, and identifies five key issues that
must be addressed if the objective of creating
an effective Afghan National Police (ANP) is to
be achieved.® The resurgence of the Taliban in
southern Afghanistan since 2005 has contributed
to a belated realisation of the importance of an
effective police force, and resulted in an expo-
nential growth in resources for police reform
efforts. 2007 is likely to see more money com-
mitted to the police sector than the previous
five years combined. This makes it an important
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time to assess and learn from past efforts, and
to take advantage of the opportunity these ad-
ditional resources will provide to develop a
more comprehensive and effective approach to
police reform in the future.

The quotes above highlight that five years after
police reform efforts began in Afghanistan,
many Afghans still “have to live under oppres-
sion and injustice”, and believe that the police
are more likely to be “the robbers of the peo-
ple” than “friends of the people”. During the
field research for this study it was difficult to
find Afghans who had anything good to say
about the police, including most police officers
themselves. Police were routinely accused of
being corrupt and operating on an “arrest, bribe
and release” basis; of violating human rights
through arbitrary and illegal detentions and
cruel, inhuman and degrading treatment of pris-
oners, including torture; and of being involved
in criminal activities including theft, kidnap-
ping, extortion and drug trafficking. As General
O’Brien’s observation indicates, it is very com-
mon for Afghans to view the police as a major
source of insecurity rather than security. Given
that security is a top-priority concern for many
Afghans, the bad reputation of the main institu-
tion responsible for protecting Afghan citizens
threatens to undermine the legitimacy of the
government.

When highlighting the poor performance and
reputation of the ANP, it is important to note
that there are many very dedicated and hard-
working police officers trying to perform their
duties against all odds under extremely difficult
and increasingly dangerous working environ-
ments (627 were killed in action in 2006 com-

Quoted in Amnesty International, “Afghanistan: Police reconstruction essential for the protection of human rights”, March 2003.

3 John Cotter, “Corrupt cops slow Afghan reform”, Edmonton Sun, Canada, 4 March 2007.

4 Chris Sands, “Afghan truck drivers quiver from lawlessness, not Taliban™, San Francisco Chronicle, 28 May 2007.

® The field research for this paper was conducted in four provinces of Afghanistan (Kabul, Kunduz, Logar and Takhar) in October and
November 2006. Approximately 50 semi-structured interviews were conducted with senior Mol officials, provincial and district Chiefs of
Police, and key international officials involved with police reform efforts (see Appendix 1 for a list of interviews). Separate focus group
discussions were also conducted with police trainers and two groups of trainees at the Regional Training Centre (RTC) in Kunduz. The
interviews were supplemented by the review of key documentation related to the Afghan police sector, and extensive follow-up email

communications with key informants.
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pared to only nine in 2002). The poor perform-
ance of the police is not surprising given that
they have to work within the corrupt, factional-
ised and criminalised institutional environment
of the Ministry of Interior (Mol), with insuffi-
cient and often poor quality police equipment
and infrastructure, and extremely limited oper-
ating budgets. Most police are illiterate, limiting
their capacity to benefit from the full range of
training courses and to perform the full comple-
ment of policing duties. It is also not reasonable
to expect the police to single-handedly enforce
the rule of law when the government and inter-
national community have done little to reform
and develop the judicial institutions — including
the Attorney General’s Office, courts and pris-
ons — without which the rule of law cannot ef-
fectively be enforced.

Despite its poor reputation, much progress has
been made in training and equipping the ANP.
Given the starting point of the police in 2002, it
is not realistic to expect that within five years
reform efforts could have successfully achieved
the objective of establishing an effective civil-
ian police force that respects human rights and
enforces the rule of law. However, many mis-
takes have also been made that have under-
mined and slowed down the reform process.
These include: inadequate initial prioritisation
and allocation of resources for the police sec-
tor; competing strategies and priorities; the
failure to address the dependency of police re-
form on effective justice sector reform; inade-
guate attention to reforming the institutional
environment (the Mol) within which the police
operate; too great an emphasis on increasing
the quantity of police at the expense of the
qguality of police; and inattention to the fiscal
sustainability of the ANP. Unless lessons are
learned from past successes and failures, and a
much more comprehensive police sector strat-
egy is developed to guide future efforts, it is
unlikely that reform programmes will succeed in
changing the ANP’s reputation as “robbers”
rather than honest cops.

The remainder of this paper is divided into the
following sections:

2. Overview of the Police Sector. This section
describes the historical background, organisa-
tional structure and responsibilities of the ANP;
discusses the debate surrounding the appropri-
ate size of the police force; and highlights the
need for more policewomen. It also discusses
the creation in 2006 of the Afghan National Aux-
iliary Police (ANAP).

3. International Actors and Police Sector Coor-
dination. This section outlines the roles of the
main international actors involved in the police
sector and describes the coordination structures
and main coordination challenges.

4. Police Reform Activities. This section de-
scribes the main police reform activities in Af-
ghanistan since 2002. It looks at training and
mentoring activities and challenges, equipment
and infrastructure issues, and the increasing fo-
cus since 2006 on restructuring and institutional
reform of the ANP and the Mol.

5. Key Issues. This section highlights five key
issues that need to be prioritised and addressed
if the challenging objective of developing an
effective police force in Afghanistan is to suc-
ceed.

6. Summary of Recommendations. This section
summarises the policy recommendations made
throughout the paper.

7. Conclusion.




2.1 Background®

Afghanistan has never had a very strong or ef-
fective civilian police force. During the 1960s
and 1970s the Federal Republic of Germany and
the German Democratic Republic provided assis-
tance and training to help develop the fledgling
Afghan police force. The police force at this
time consisted of a trained officer corps and a
largely untrained force of police conscripts who
were required to perform two years of compul-
sory service. Whatever progress was made in
developing a civilian police force during this pe-
riod was lost during the decades of armed con-
flict that followed the Soviet invasion of Af-
ghanistan in 1979. As mujahidin groups in-
creased their armed resistance to the Soviet-
backed regime, the police increasingly took on a
paramilitary role; intelligence agencies became
more involved in policing; and thousands of po-
litical prisoners were detained, held in police
detention facilities, and often subjected to tor-
ture.

In 1989, President Najibullah re-opened the po-
lice academy in Kabul, which had originally
been established during the rule of King Zahir
Shah. It was closed again in 1992, however, af-
ter Najibullah’s government was overthrown
and the mujahidin forces took control of Kabul.
Following the establishment of the new muja-
hidin government, all serving conscripts in the
army and police were discharged. The subse-
guent outbreak of widespread factional fighting
between the mujahidin groups prevented any
agreement from being reached on the creation
of a new army and police force. It also led to an
anarchic situation where the already very weak
central government institutions, including the
police, virtually ceased to function altogether.

tion of human rights”, March 2003, pp. 6-7.
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2. Overview of the Police Sector

This lawless environment was a major contribut-
ing factor to the emergence of the Taliban, who
took control of Kabul in 1996. The Taliban es-
tablished a religious police force, called the De-
partment for the Propagation of Virtue and the
Prevention of Vice, modelled after a similar
force in Saudi Arabia. The “Vice and Virtue po-
lice” were responsible for enforcing the Tali-
ban’s very conservative interpretation of Islamic
sharia law, which stipulated, for example, that
women must be fully covered in public, that
men must have beards, and that people must
pray five times a day. They frequently arrested
and detained individuals, and enforced punish-
ments such as amputations and executions fol-
lowing trials in religious courts.

In December 2001, following the defeat of the
Taliban by the US-led Coalition Forces, the ma-
jor Afghan political factions (excluding the Tali-
ban) agreed to the terms of the Bonn Agree-
ment and selected an Interim Administration
headed by Hamid Karzai. The Northern Alliance
militia factions that had assisted the Coalition
Forces were quick to exploit the power vacuum
that resulted from the defeat of the Taliban.
Provincial and district police forces — where
most posts were unfilled following more than
two decades of conflict and collapsed admini-
stration — provided an ideal way for factional
leaders to accommodate, legitimise and eventu-
ally pay for their militia groups.’ Factional con-
trol over police forces was further strengthened
by the appointment of a prominent Northern
Alliance factional leader from Panjshir as Minis-
ter of Interior for the first year of the Interim
Administration. Soon, most senior police posts
were filled by former Northern Alliance militia
fighters, most of whom had little or no police
training or experience.®

This background section contains information from Amnesty International, “Afghanistan: Police reconstruction essential for the protec-

For a description by police officers of this process of accommodating militia forces into the police force see Anne Evans, Nick Manning,

et. al., A Guide to Government in Afghanistan, Kabul: AREU and The World Bank, 2004, pp. 98-99.

For example, by June 2002, 12 of Kabul city’s 15 police stations were headed by Panjshiri Tajiks. Eurasia Insight, 26 June 2002, cited in

Mark Sedra, “Police Reform in Afghanistan: An Overview”, in Bonn International Center for Conversion, Confronting Afghanistan’s Secu-

rity Dilemma: Reforming the Security Sector, BICC Brief 28, p. 33.
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In the spring of 2002, a daunting challenge con-
fronted international police reformers seeking
to build an effective civilian police force bound
by the rule of law and respect for human rights.
Their starting point following 25 years of con-
flict was an untrained force manned primarily
by factional commanders and their militias, who
had little or no equipment or infrastructure,
who were unpaid or under-paid, and who oper-
ated within the corrupt and factionalised insti-
tutional structure of the Ministry of Interior
(Mol).

2.2 Police Organisation and
Responsibilities

The main law governing the Afghanistan Na-
tional Police (ANP) is the 1384 (2005) Afghani-
stan Police Law, as well as the 1383 (2004) In-
terim Criminal Procedure Code (ICPC). These
laws, in turn, are based on the following articles
of the Constitution:

e Article 56 — Observing the provisions of the
Constitution, obeying the laws, adhering to
public law and order are duties of all people
of Afghanistan.

e Article 75(3) — The government shall have
the following duties: Maintenance of public
law and order and elimination of administra-
tive corruption.

e Article 134 — Discovery of crimes is the duty
of the police and investigation and prosecu-
tion are conducted by the Attorney’s Office
in accordance with the provisions of the law.

Article 2 of Afghanistan’s Police Law, which was
promulgated in September 2005, defines the
term “police” as satanman (non-commissioned
police officers) and satunkai (patrolmen) “who
are employed by and operate within the organi-
sation of the Ministry of Interior to ensure the
public order and security according to the provi-
sions of the law”.°® A non-commissioned officer

is required to have completed ninth-grade edu-
cation and a nine-month course at the Kabul
Police Academy (KPA).'® The requirements for a
commissioned officer, or saranman, is twelfth-
grade education and three years at the KPA.

Afghanistan’s powerful Ministry of Interior is not
only responsible for the police, but also for
overseeing provincial and district administration
in Afghanistan’s 34 provinces, and for imple-
menting the government’s counter-narcotics
policies. Figure 1 illustrates the organisational
structure of the Mol, and the six police depart-
ments that come under the authority of the
Deputy Minister for Security. The Deputy Minis-
ter for Security is also responsible for the Na-
tional Police Command Centre, which is de-
signed to strengthen communications and coor-
dination among the five Afghan National Police
Regional Command Centres, as well as with
other security entities such as the ANA, the Na-
tional Security Directorate (NSD), and foreign
military forces.

Each of Afghanistan’s 34 provinces and approxi-
mately 400 districts are assigned a Chief of Po-
lice. The police chain of command is outlined in
Article 4 of the Police Law:

The police shall perform their duties under
the leadership of the Minister of Interior in
the capital, and under the guidance of the
governors and district chiefs in the prov-
inces and districts respectively. The border
police and highway security police shall per-
form their duties under the leadership of
the Minister of Interior both in the capital
and provinces.

The police chain of command was revised in
2006, following the establishment of five ANP
Regional Commands in Kabul, Gardez, Kanda-
har, Herat and Mazar-i-Sharif (illustrated in Fig-
ure 2). The Regional Commands were estab-
lished in part to create an ANP structure paral-
lel to the Afghan National Army (ANA) — which

®  Ministry of Justice, “Police Law”, Official Gazette No. 862, Kabul, 22 September 2005, p. 1.
0 There are plans to extend the NCO course from 9 months to one year.




Figure 1: Ministry of Interior Organigram
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also has five regional commands in the same
locations — in order to facilitate better security
coordination and to reduce the number of pro-
vincial police chiefs directly reporting to the
Mol in Kabul.** Another reported reason behind
the creation of this parallel structure was to
reduce the power and authority of governors,
many of whom were perceived to be resisting
the authority of the central government.'* US
police advisors assisted the Mol to prepare and
issue an order superseding Article 4 of the Po-
lice Law, revising the police chain of command.
The new chain is from 1) the Minister of Inte-
rior, to 2) the Deputy Minister for Security Af-
fairs, to 3) Regional Commanders, to 4) provin-
cial Chiefs of Police, to 5) district Chiefs of Po-

lice. The new chain of command clarified that
“Governors are not in the operational chain of
command of the national police and will not di-
rect police activities at the tactical or opera-

tional level”.®®

Article 5 of the Police Law details the wide-
ranging duties and obligations of the police,
which include:**

e Ensuring and maintaining public order and
security;

e Ensuring and protecting the security and le-
gal rights and freedoms of individuals and
society;

1 Germany reportedly favoured establishing seven Regional Commands, citing concerns that mirroring the ANA structure risked contribut-
ing to the militarisation of the ANP. There are also questions about the appropriateness of using regions as administrative units, as
these are not recognised in the Constitution. Some concerns have also been expressed about the potential to create administrative
confusion, as the administrative relationship for all other government institutions except the ANA (including the other departments of
the Mol) is from the central government in Kabul, to the provinces, and then to the districts. For a discussion of Afghanistan’s adminis-
trative boundaries, see Anne Evans et. al., A Guide to Government in Afghanistan, Kabul: AREU and The World Bank, 2004, pp. 95-97.

2 AREU interview with US Embassy official, Kabul, 15 November 2006.

3 Ministry of Interior, “Order of Minister Regarding Article 4 of the Police Law”, Kabul, 2006. It is not clear if Article 8 of the Police Law,
which requires the consent of the Governor to temporarily reassign local police, has been revised.

1 This is not the entire list of ANP duties. Ministry of Justice, “Police Law”, Official Gazette No. 862, Kabul, 22 September 2005, pp. 3-4.
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Figure 2: ANP Regional Commands
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e Preventing crime, discovering crimes and
arresting suspects;

e Protecting public and private property;

e Fighting against the cultivation of poppies
and marijuana, and the production and traf-
ficking of illegal drugs;

e Fighting against organised crime and terror-
ism;

e Regulating road traffic;

e Responding to and assisting victims of natu-
ral disasters; and

e Safeguarding borders, preventing smuggling,
and controlling check posts at borders and
international airports.

2.3 ANP Size

The size and structure of all government minis-
tries and provincial departments in Afghanistan
are determined by their tashkil — the staffing
establishment detailing the number of sanc-
tioned posts at each grade level. In November
2005, the government of Afghanistan approved a
tashkil authorising an ANP force level of 62,000,
including 50,000 Afghan Uniformed Police (AUP)
and 12,000 Afghan Border Police (ABP). This fig-
ure was proposed by the German Police Project
Office (GPPO), and factored in the need to bal-
ance the security needs of the country with a
force level that would be fiscally sustainable.®
This figure was subsequently used as the basis
for the following Afghanistan Compact bench-
mark for the police, which the Government of
Afghanistan and its major international donors
agreed upon at the January-February 2006 Lon-
don Conference:

15

Readiness”, November 2006, p. 11.
16

p. 6.
17

8 AREU interview, Kabul, 23 November 2006.
19
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By end-2010, a fully constituted, profes-
sional, functional and ethnically balanced
Afghan National Police and Afghan Border
Police with a combined force of up to
62,000 will be able to meet the security
needs of the country effectively and will be
increasingly fiscally sustainable.'

While the authorised number of police is known,
the exact number of police that actually exist in
Afghanistan is not. Personnel records are weak,
and there are incentives to inflate police num-
bers as salary payments in the past have been
based on the number of authorised police posi-
tions rather than the actual number of police. In
June 2006, the Combined Security Transition
Command — Afghanistan (CSTC-A) reported the
ANP strength to be approximately 70,000, ex-
ceeding the Compact ceiling of 62,000.'" In
January 2007, the Mol reported the number of
ANP personnel to be 59,658. Others have esti-
mated police numbers to be considerably lower,
citing a September 2006 audit of police in Zabul
that found that of the 776 police on the books,
only 271 police were actually found to be pre-
sent in their posts.”® This low figure, however,
could also reflect a reported tendency of some
police to leave their posts in remote or danger-
ous districts and to instead base themselves in
provincial capitals or other urban centres.

In addition to the total number of police, an im-
portant issue is the appropriate balance of
forces both functionally as well as geographi-
cally. There are currently major shortages of
police in important areas, such as the Afghan
Border Police (ABP), which at present has only
65 percent of authorised personnel. Other areas
are over-manned, such as the Mol in Kabul,
where an ongoing rank reform may result in a
decrease of up to 8,000 personnel.’® This de-
crease, primarily from senior officer levels, will

Inspector Generals, US Department of Defense and Department of State, “Interagency Assessment of Afghanistan Police Training and

The Afghanistan Compact, The London Conference on Afghanistan, 31 January-1 February 2006, “Annex |: Benchmarks and Timelines”,

Inspector Generals, “Interagency Assessment of Afghanistan Police Training and Readiness”, p. 11.

Ministry of Interior, “Progress Report on Ministry of Interior (Mol) Reforms”, JCMB 1V, Berlin, Germany, 30-31 January 2007, p. 16.
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mean that more police can be recruited where
they are needed more — in the lower ranks.

The dramatic increase in the Taliban-led insur-
gency in southern Afghanistan in the spring and
summer of 2006, resulted in several “tempo-
rary” measures being adopted to increase the
size of the police force beyond the Compact
ceiling of 62,000. In July 2006, President Karzai
issued a decree authorising the temporary re-
cruitment of 2,100 additional police as part of
an effort to “re-balance” the police force and
redeploy additional forces to help fight the in-
surgency in southern Afghanistan. In the fall of
2006, approval was given for the temporary re-
cruitment of 11,271 Afghan National Auxiliary
Police (ANAP). These “police” were to be de-
ployed for one year, primarily in six southern
provinces (the establishment of the ANAP is dis-
cussed in greater detail in section 2.6 below).
The November 2006 JCMB meeting acknowl-
edged the de facto increase in police numbers
in excess of the Compact benchmark, but
noted:

It is the JCMB’s clear understanding that
this will not infringe the commitment of the
Afghanistan Compact that by end-1389, Af-
ghanistan will have in place an ANP and Af-
ghan Border Police with a combined force of
up to 62,000.%°

By the end of 2006, the move to increase
authorised police levels gained momentum, with
the US making a relatively unilateral decision to
increase force numbers by 20,000. Despite the
Compact ceiling of 62,000, the US effectively
presented the increase to 82,000 as a fait ac-
compli, stating in an information paper circu-
lated in late 2006 that “current tashkil efforts
are almost complete for the 2007 tashkil and
have used the 82,000 planning figure”. The pa-
per stated that 82,000 was also used as a budg-

eting figure in the request for 2007 Congres-
sional funding, and warned that “if this force
structure is not approved and documented in
the 2007 tashkil, the effort to rebuild the ANP
will be decremented by at least $300 million
in 2007 and significantly more than that in
2008”.%! The justification given for the increase
was that the 2005 tashkil was developed for a
relatively benign security environment, and was
based on an estimated population base of ap-
proximately 24 million. CSTC-A, using a more
generous US Census Bureau population estimate
of 31 million, and taking into consideration the
increased insurgency and higher threat levels,
proposed that the ANP be increased by 14,000
and the ABP by 6,000. The issue of fiscal sus-
tainability was not addressed by CSTC-A, al-
though the information paper mentioned that:

The increase in authorisations for the ANP is
not seen as a permanent solution; this in-
crease is seen as a measure to stem the tide
of illegal and insurgent activity in Afghani-
stan. When this threat is lower, expect the
force structure to decrease concurrently.?

The increase in police numbers for counter-
insurgency purposes is not supported by all
other international actors engaged in the police
sector, especially those who are less involved in
fighting the Taliban insurgency in the south. The
primary objective of Germany, the key partner
for police reform, remains the establishment of
a civilian police force to promote the rule of
law rather than a counter-insurgency force.
Germany’s Special Ambassador for Police Re-
form recommended that the actual number of
police should be verified, and that the approved
ceiling of 62,000 should be reached before a
decision is made to increase the ceiling to
82,000.% Others argued that unless the quality
and effectiveness of police is improved consid-
erably, increasing the quantity of largely illiter-

“Implementation of the Afghanistan Compact™, Bi-Annual JCMB Report, November 2006, p. 12.

2L CSTC-A, Unclassified CSTC-A Info Paper, “Subject: 82,000 ANP Force Structure Update™, n.d.
22 CSTC-A, Unclassified CSTC-A Info Paper, “Subject: 82,000 ANP Force Structure Update™, n.d.

23

AREU interview with Ambassador Helmut Frick, Embassy of the Federal Republic of Germany, Kabul, 30 November 2006.




ate, poorly trained and often corrupt police
could well contribute to promoting insecurity
rather than security.

The January 2007 JCMB IV meeting in Berlin es-
tablished a task force on the issue of ANP size,
which consisted of Germany (as Chair), the US,
Norway, UNAMA, the Office of the European Un-
ion Special Representative (EUSR), and the Af-
ghan government represented by the Mol and
Ministry of Finance (MoF). The task force con-
ducted a threat assessment that concluded that
the number of ANP required in Afghanistan
would be 94,000 in 2008, 99,000 by 2010, and —
based on the assumption that security would
improve — would then decline back to 94,000 by
2015. This need then had to be weighed against
the fiscal reality of insufficient government
funds to pay even for a police force of 62,000, a
point made forcefully by the MoF. For this rea-
son the task force ruled out an increase to
94,000, but could not achieve consensus on
what should be the ANP size. It therefore rec-
ommended that the JCMB Steering Committee
select one of two options:*

1 Maintain the size of the ANP at 62,000 in
accordance with the Afghanistan Compact.

2 Increase the size of the ANP to 82,000 in ac-
cordance with the proposed enlarged Mol
tashkil.

At the JCMB V meeting in April 2007, the US po-
sition to increase the ANP size prevailed, and
the following decision was taken:

The ANP will be allowed to temporarily in-
crease above the 62,000 ceiling, to a maxi-
mum of 82,000, and will be reviewed on a 6-
monthly basis. . . . The final ceiling for ANP
personnel will be determined by the Gov-
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ernment based on a fiscally sustainable po-
licing plan after study by the JCMB of the
current problems of payment and recruit-
ment and the long-term fiscal consequences
of various options.?®

2.4 Policewomen

One of the big challenges confronting efforts to
develop an effective police force in Afghanistan
is the lack of policewomen. Of the 63,000 police
being paid salaries in the spring of 2006, only
180 were women.?® Of these, many carry out
menial tasks such as cleaning, cooking, and
making tea for the men, rather than meaningful
policing duties. A few have been trained and
posted to search female passengers and their
luggage at Afghanistan’s airports.

Afghanistan’s conservative culture, which gen-
erally requires the strict segregation of men and
women, makes the need for more policewomen
extremely important. It is culturally unaccept-
able for male police to interrogate women, let
alone search them. The lack of policewomen to
question and search female suspects has report-
edly resulted in an increasing number of women
being used by drug traffickers to smuggle
drugs.?’

A more important reason for increasing the
number of female police is to make it easier for
Afghan women to approach and interact with
the police and vice versa. Most women would be
very reluctant to go to an all-male police sta-
tion to seek assistance or protection, or to file a
criminal case — especially if their problems re-
late to sensitive topics such as rape, domestic
violence or forced marriage. Yet these are the
kinds of issues that usually bring many girls and
women into contact with Afghanistan’s male-
dominated police and judicial institutions.

24 JCMB Task Force, “JCMB Task Force on Afghan National Police Target Strength”, Kabul, April 2007.

25

Government of Afghanistan and UNAMA, “Joint Coordination and Monitoring Board Annual Report”, Kabul, 1 May 2007, p. 13.

% UNDP, “Law and Order Trust Fund for Afghanistan (LOTFA)”, Kabul, 2006.
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Kim Barker, “Trading burgas for camouflage: Afghan women take up arms in war on narcotics”, Chicago Tribune, 3 June 2005.
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The majority of women in Afghanistan’s prisons
are incarcerated for allegedly having committed
“moral crimes”, such as prostitution, adultery,
or simply running away from their homes or hus-
bands.? According to one report, 56 percent of
the women in Kabul prisons in 2005 were de-
tained for “moral crimes”.?® Running away is not
codified as an offence in the formal justice sys-
tem, yet according to one study, 20 of the 80
women in Kabul’s Pul-i-Charkhi prison were ac-
cused or convicted of running away from home,
with prison terms ranging from 6 months to 14
years imprisonment.*® It is very often the girls

28

and women who run away to escape domestic
violence or forced marriages that are prose-
cuted, while the perpetrators of violence es-
cape prosecution. At a workshop on Gender and
Criminal Justice in Afghanistan, a member of
the Investigation Department of the Attorney
General’s Office cited the following tragic ex-
ample of the arrest of a young girl:

| was 7 years old when my father gave me in
marriage to a 70-year-old man. My husband
wanted to make money by forcing me to
have sexual relations with other people, but

For a description of the different reasons why women were imprisoned in Kabul district during a three-day period in February 2003, see

Rachel Wareham, “Trapped by Tradition: Women and Girls in Detention in Kabul Welayat”, Medica Mondiale, Kabul, 5 March 2003. See
also Amnesty International, “Afghanistan: Women still under attack — a systematic failure to protect”, 30 May 2005, http://web/
amnesty.org/library/index/engasal10072005, accessed 17 April 2005.

29

“Report of the High Commissioner for Human Rights on the situation of human rights in Afghanistan and on the achievements of techni-

cal assistance in the field of human rights”, Report #E/CN.4/2006/108, Sixty-Second Session of the Commission on Human Rights, 3

March 2006, p. 6.
30

International Development Law Organisation (IDLO), “Technical Workshop: Gender and Criminal Justice in Afghanistan, Recommenda-
tions and Summary of Discussion”, Kabul, 15-16 May 2006, p. 14.




| didn’t accept that. My husband was beat-
ing me all the time until finally | ran away
with the son of our neighbour. He took me
to his cousin’s house and raped me there.
Then we were arrested.*

In an environment where the police and judicial
systems often operate on an “arrest, bribe and
release” basis, women are less likely than men
to have access to money to bribe themselves
out of police stations, courts or prisons.

To help address the problem of domestic vio-
lence, the first ANP Family Response Unit (FRU)
was inaugurated in Kabul’s District 10 police
station in January 2006.% The unit is completely
staffed by women, and aims to provide an envi-
ronment where female victims of violence can
explain their problems to female police officers,
receive assistance in filing criminal cases and, if
necessary, receive protection. Based on the ini-
tial success of the District 10 FRU, the pilot pro-
ject is now being expanded to other police sta-
tions in Kabul and in five other provinces.

The major constraint to expanding FRUs to
every province, and ultimately every district
police station, is the shortage of policewomen
to staff the units. Afghanistan’s conservative
cultural environment, which severely restricts
female mobility and discourages women from
working outside the home, makes it extremely
difficult to recruit women into the police force.
The problem is compounded by the ANP’s bad
reputation. Those families who allow their fe-
male members to work outside the home are
reluctant to let them work for an institution no-
torious for its corruption and criminality.

Concerted efforts are being made to increase
the number of women in the police force. The
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% Inspector Generals, “Interagency Assessment”, pp. 20 and 63.
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Mol has established a gender-mainstreaming
unit responsible for the recruitment and capac-
ity-building of policewomen. The US has
launched an initiative to create a Women’s
Police Corps, which includes a programme for
recruiting and training policewomen as well as
the construction of police facilities able to
accommodate female officers. As of June 2006,
50 women had graduated from the Kabul
Police Academy’s nine-month course for non-
commissioned officers, and 15 were expected to
graduate from the three-year course for com-
missioned officers.*

It is a difficult task to convince more women to
join the police force. In an effort to attract fe-
male students from out of Kabul to the Kabul
Police Academy, Germany built a separate
women’s dormitory with space to accommodate
200 trainees. By late 2006, the dormitory had
only four residents. According to the principal of
the facility, a policewoman, “families will still
not let their women join the academy. . . .
They do not see it as honourable”.? If police
reform efforts succeed in significantly improving
the reputation of the ANP, this could potentially
be the single most important factor that encour-
ages more women to join the police force.

2.5 Composition of the ANP**

The ANP is Afghanistan’s over-arching police
institution. It comprises several different police
forces, which are briefly described below. Table
1 provides a numerical breakdown of the ANP.

e Afghan Uniformed Police (AUP). The AUP is
the largest force within the ANP and is re-
sponsible for day-to-day police activities at
the provincial and district levels. AUP re-
sponsibilities include maintaining public or-

International Development Law Organisation (IDLO), “Technical Workshop: Gender and Criminal Justice in Afghanistan, Recommenda-
tions and Summary of Discussion”, Kabul, 15-16 May 2006, p. 14.

IRIN, “Afghanistan: National police to open first family response unit”, Kabul, 17 January 2006, www.irinnews.org/report.aspx?

Natasha Walter, “We are just watching things get worse”, The Guardian, 28 November 2006.
The following section contains information provided by Col. Eric Belcher, CSTC-A, Kabul, personal communication, 10 January 2007.

Additional information on ANCOP was provided by Col. Jack Stankiewicz, personal communication, 3 May 2007.
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Table 1: ANP Composition and Size

Police Force or Department :;%Tzcias;i?z?mpaa rnrs&c:';% size
Afghan Uniformed Police (AUP) 31,000 45,000

Afghan Border Police (ABP) 11,825 18,000

Afghan National Civil Order Police (ANCOP) 0 5,000

Standby Police 4,116 0

Afghan Highway Police (AHP) 3,400 0

Counter Narcotics Police of Afghanistan (CNPA) 2,264 2,264
e S e P | 0.0
Total ANP 62,000 82,000

Total Afghan National Auxiliary Police* 0 11,271

* ANAP are a temporary force and will be phased out as ANP reaches full strength.

Source: Afghanistan Compact figures from German Embassy, “Police Reform and Restructuring — Afghanistan: Progress
and Challenges”, 2006. Proposed increased size from CSTC-A documents.

der and security, preventing and discovering
crime, arresting suspects, protecting public
and private property, and regulating road
traffic. The strength of the AUP envisioned
in the Afghanistan Compact was 31,000, but
this number is being revised upward to
45,000.

Afghan Border Police (ABP). The function
of the ABP is to secure Afghanistan’s borders
and its international airports. It is responsi-
ble for providing border security, surveil-
lance and control, including the prevention
of smuggling, drug trafficking and the cross-
border movement of insurgents. The ABP are
currently organised into eight brigades, but
will be reorganised into five border zones
that correspond with the five ANP and ANA
regional commands. The ABP are responsible
for manning 13 border checkpoints, which
may be increased to 14, and conducting pa-
trols along the border. The ABP’s current
strength is 7,900, and the target is 12,000,
but the latter number is being revised up-
ward to 18,000.

Afghan National Civil Order Police
(ANCOP). The ANCOP is a new police force
that was conceived in mid-2006. The mission
of the ANCOP is to maintain civil order in
Afghanistan’s seven largest cities, to provide
a robust and mobile police presence in re-
mote high-threat areas, and to serve as a
rapid-reaction force to support other police
in an emergency. The ANCOP will have
strong leadership and be better trained (16
weeks of training) and better equipped than
the AUP and ANAP, eventually with special
weapons and tactics (SWAT) capabilities.
The expectation is that such a force will be
able to respond effectively to urban unrest
and rioting, in contrast to the ANP’s ineffec-
tive response to the May 2006 riots in Kabul.
The first class of 557 ANCOP officers gradu-
ated in June 2007, and the proposed end
strength is 5,000 by December 2008.

Standby Police. The function of the Standby
Police was to serve as a rapid-reaction force
that could be deployed as required through-
out the country. A decision was taken in




2006 to phase out the Standby Police, which
had an authorised strength of 4,116, and for
the ANCOP to take on their responsibility as
a rapid-reaction force by the end of 2008.

Afghanistan Highway Police (AHP). As their
name suggests, the AHP were responsible for
ensuring security on Afghanistan’s major
highways. In part due to their corruption and
ineffectiveness, the AHP were phased out in
mid-2006. The plan was to integrate the
AHP’s 3,400 personnel into the AUP and re-
deploy them to border police brigades or
high-threat provinces in the south. Many re-
fused to redeploy, however, and reportedly
deserted along with their uniforms and
weapons.*® Discussions are ongoing about
redesigning and creating a new AHP in the
future.

Counter Narcotics Police of Afghanistan
(CNPA).®" The function of the CNPA, which
has an approved force size of 2,264, is
counter-narcotics investigation and enforce-
ment. Unlike all the other police forces,
which report to the Mol’s Deputy Minister for
Security, the CNPA reports to the Deputy
Minister for Counter Narcotics. The CNPA
includes a National Interdiction Unit (NIU),
established in October 2004, that conducts
interdiction raids across Afghanistan.

Other Mol counter-narcotics entities include
a Central Eradication Planning Cell that pro-
vides intelligence and targeting information
for opium poppy eradication, and the Af-
ghanistan Eradication Force that conducts
ground-based eradication of opium poppy
crops. Separate from the CNPA is the Af-
ghanistan Special Narcotics Force, an elite
paramilitary force that reports directly to
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the President and the Minister of Interior,
and carries out interdiction missions against
high-value targets in remote areas.*®

2.6  Afghanistan National Auxiliary

Police (ANAP)

The ANAP is a recently established temporary
police force that is separate from the ANP. It
was created in 2006 as a “quick fix” measure to
help address the growing Taliban-led insurgency
in southern Afghanistan, and as a way to bring
militia groups loyal to local governors under the
control of the central government. The ap-
proved ANAP force size is 11,271. Recruits are
hired locally in 124 high-risk districts, initially
with a focus on six provinces in southern Af-
ghanistan.®*® New recruits initially receive only
ten days of training — five days of classroom
instruction and five days of range firing — fol-
lowed by one week of additional training each
quarter during their one-year contract.

Upon completion of this brief training, ANAP
recruits are issued an AK-47 assault rifle and a
standard ANP police uniform, although with a
distinctive patch. They are entitled to the same
US$70 monthly salary as a regular ANP patrol-
man. ANAP is presently viewed as a temporary
force and recruits are only given contracts for
one year, but they are likely to be incorporated
into the regular ANP at the end of that year.
The first ANAP class graduated in October 2006
in Zabul province, where the programme was
first piloted.*

Its hasty establishment at a time of growing in-
surgency has led many to conclude that ANAP’s
primary purpose is to serve as a paramilitary
force in counter-insurgency operations, rather
than as a civilian police force. According to one

Due to the very specific nature of the counter narcotics sector, this paper does not focus on the work of the CNPA, or of specific

counter narcotics policing issues.

Christopher M. Blanchard, “Afghanistan: Narcotics and US Policy”, Congressional Research Service, updated January 2006, p. 27.

The six provinces are Farah, Ghazni, Helmand, Kandahar, Uruzgan and Zabul.

Information on the ANAP from interview with UNAMA official, 23 November 2006; from CSTC-A, Police Reform Directorate, “Auxiliary
Police Programme™, 12 September 2006; and CSTC-A, “Afghanistan Cross Walk™, 27 September 2006.
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international official involved in the ANAP dis-
cussions:

The ANAP Terms of Reference is for com-
munity police, but the reality is “officiali-
sing” existing militias and calling them
ANAP. ANAP are intended to be a counter-
insurgency police.*

CSTC-A officials denied that the ANAP are a
paramilitary force, stating that the main re-
sponsibility of the force is to provide security
at government buildings and police check posts
in order to free up the regular ANP to do polic-
ing.*? The question of whether the ANAP are a
paramilitary force or community police is not
just semantics: LOTFA is expressly prohibited
from funding military activities, and can only
fund the ANAP if its role in counter-insurgency
operations is limited to a support function.

Supporting or Controlling lllegal Militias?

It was widely recognised from the outset that
ANAP would recruit heavily from existing mili-
tia groups linked to local political and tribal
strongmen, and often to provincial governors.*®
The ANAP plan included vetting and recruit-
ment guidelines intended to ensure that the
new recruits were loyal to the ANP chain of
command rather than to their former militia
leaders. Proponents of ANAP argued that the

4 AREU interview, Kabul, 23 November 2006.

42 AREU interview, Kabul, 29 November 2006.
43

programme recognised the de facto existence
of illegal militia groups, and provided an op-
portunity to take control over these militias
away from governors and strongmen, placing
them instead under the command and control
of the ANP.* CSTC-A specifically listed as an
objective of the ANAP to bring militia forces
under police control.*

Irregular militia forces have been important
actors in the post-2001 security sector in Af-
ghanistan. In late 2001 and in 2002, the US-led
Coalition relied heavily on them to fight as
proxies against the Taliban and al-Qaeda.*®
Over time, however, the reputation of the mili-
tias in international security and policy circles
shifted. Previously the allies of the West in the
war against terror, they became seen as the
illegal private armies of rather unsavoury war-
lords and druglords, with changing loyalties and
often very troubling human rights records.*’
Nonetheless, President Karzai has been advo-
cating to increase direct support to tribal mili-
tias. At one of the first meetings of the Policy
Action Group in early 2006, he reportedly
pushed for more money to be channelled
through “Special Operating Funds” to recruit
tribal militias, arguing that tribal issues need
to be dealt with in a tribal way.*

Key international donors were initially scepti-
cal about Karzai’s proposal to finance and arm
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These groups are sometimes erroneously referred to as arbaki. The arbaki is a distinct tribal institution in Paktia province, and should
be distinguished from the illegal militias of warlords or local strongmen. Arbaki do not constitute a permanent force but are called into
action to implement the decisions of a tribal jirga (council), and are under the control of tribal elders. For a more detailed description
of the arbaki, see: Tribal Liaison Office, “Improving Governance and Security through Local Structures: Feasibility Study on Integrating
the Arbaki (Tribal Police) into Central Police Structures”, Kabul, 2005.

The following quote from the New York Times supports this viewpoint: “An American official involved in the new effort said the pro-
gramme became necessary after southern governors besieged by Taliban attacks began hiring police officers on their own. American
officials feared they were seeing the beginnings of de facto private militias. ‘This was designed to avoid the creation of the militias,’
said one official, who was not authorized to comment publicly”. James Glanz and David Rohde, “Report Faults Training of Afghan Po-
lice”, The New York Times, 4 December 2006.

CSTC-A, “Afghanistan Cross Walk”, 27 September 2006.

See Antonio Giustozzi, “Respectable Warlords? The Politics of State-Building in Post-Taliban Afghanistan”. Working Paper 33, London:
Crisis States Research Centre, 2003. www.crisisstates.com/Publications/wp/wp33.htm accessed 9 December 2006. For a very positive
view of the role of militias, see R.B. Andres, et al., “Winning with Allies: The Strategic Value of the Afghan Model”, International Secu-
rity, Vol. 30, No. 3 (Winter 2005-2006).

See Antonio Giustozzi, “The privatizing of war and security in Afghanistan: future or dead-end?”, The Economics of Peace and Security
Journal, ISSN 1749-852X, Vol. 2, No. 1 (2007), pp. 29-30.




tribal militias in the south. They instead pro-
posed a “Rebalancing Plan”, which involved
phasing out the Afghanistan Highway Police —
deemed to be ineffective and highly corrupt —
and redeploying its personnel to the Border Po-
lice, Standby Police, and to high-threat prov-
inces in the south. The Rebalancing Plan was
approved by the government and the concerned
international partners, but it took an additional
two months before the decree enacting the Plan
was signed by President Karzai on 1 July 2006.
By that time, the insurgency had escalated and
the countries contributing troops to the ISAF
mission in the south felt that they urgently
needed more security forces to support counter-
insurgency operations. They believed that there
was not enough time to wait for the results of
the Rebalancing Plan, which had run into serious
problems during its implementation.*® Instead,
President Karzai’s initial plan to support tribal
militias was modified and reintroduced as the
Afghanistan National Auxiliary Police (ANAP).
Some of those involved in the creation of the
ANAP emphasised that “ANAP was not an inter-

national idea — it was Karzai’s idea”.%

Despite reassurances that there would be care-
ful vetting and recruitment, there are numerous
reports indicating that this has not been the
case. According to one report, American train-
ers estimated that one in ten of the new ANAP
recruits were Taliban agents.®® Other reports
justify concerns that — whether intentionally or
unintentionally — the ANAP is serving as a
mechanism to legalise illegal militias in the
south (see Box 1).
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ANAP Issues and Concerns

Nearly all interviewees for this study were criti-
cal of the decision to create the ANAP. Several
expressed concern that the creation of the
ANAP would further undermine efforts to disarm
and disband illegal militias. Since 2002, the in-
ternational community has spent millions of dol-
lars on the Disarmament, Demobilisation and
Reintegration (DDR) programme, followed in
2005 by the Disbandment of lllegal Armed
Groups (DIAG) programme. According to one in-
ternational official involved in the latter pro-
gramme, “ANAP is a problem for DIAG because
we are essentially reconstituting militias and
setting back DDR”.%®

The creation of ANAP has also fuelled the per-
ception, especially among non-Pashtun ethnic
groups, that the Karzai government is rearming
Pashtun militias in the south while the DIAG pro-
gramme is trying to disarm non-Pashtun militias
in the rest of the country. According to one offi-
cial involved in DIAG, “Commanders from Herat
to Badakhshan routinely raise their concern
about the rearming of Pashtun militias. Their
concerns are partly opportunistic but partly
genuine”.** Some Afghans also compare the
creation of the ANAP to the last days of Najibul-
lah’s government, when he rearmed tribal mili-
tias as a last-ditch effort to prevent the collapse
of his regime.

Some interviewees argued that an important
reason why the Karzai government pushed hard
initially to support tribal militias, and later the

The Policy Action Group (PAG) is a crisis management group established in 2006 to address insurgency-related issues in southern Af-

ghanistan, focusing on four thematic areas: security operations, reconstruction and development, strategic communications, and intel-
ligence fusion. GoA and UNAMA, “Implementation of the Afghanistan Compact”, Bi-Annual JCMB Report, November 2006, p. 5.

4 AREU interview with international official, Kabul, 9 October 2006.
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For example, the disbandment of the Afghanistan Highway Police brigade guarding the main highway from Pul-i-Khumri to Mazar-i-

Sharif in northern Afghanistan, and an effort to redeploy them to southern Afghanistan, resulted in mass desertions of police, most of
whom left with their weapons and uniforms and returned to their homes in Andarab district of Baghlan. AREU interview, 23 November

2006.
1 AREU interview, 29 November 2006.
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% AREU interview, Kabul, 30 November 2006.
% AREU interview, Kabul, 30 November 2006.
% AREU interview, Kabul, 9 October 2006.

Benjamin Sand, “Afghan Government Recruiting Thousands of Auxiliary Police to Battle Insurgents”, Voice of America, 10 January 2007.
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Box 1: ANAP Recruitment

The following newspaper account about the first round of recruitment and training for the ANAP
in Kandahar province highlights the lax approach to recruitment and vetting:

Many of the volunteers already wore police uniforms when they arrived, suggesting links to
armed groups, but the foreign trainers said they avoided asking too many questions about their
origins. “Most of them were militia guys,” said U.S. Sergeant Felix Ayala, the lead trainer. “I
don’t really care. We didn’t kick anyone out, unless they had drugs or weapons. We just
stripped their old uniforms off and gave them new ones”. . . . Unfortunately, what’s happening
throughout the region is that the initial influx of candidates that we’re receiving for this train-
ing, the majority of them is militias from governors,” Col. Stafford said. “The governors have
the capability to pay them and they work for the governors. | actually witnessed, on the first
ANAP training course, we expelled a number of students for inappropriate behaviour,” the Ca-
nadian officer continued. “They refused to follow direction. The regional training commander
wanted them expelled. Immediately, the phone calls started coming in from the governor, say-
ing, ‘Why are you doing this’ [and] from [President Karzai’s brother], saying, ‘You know, these
are good people, don’t expel them.” And the very next day the governor came to the regional
training centre”.

Graeme Smith, “Can new Afghan police resist temptation,” The Globe and Mail (Canada), No-

vember 8, 2006.

ANAP, was to provide a mechanism for the in-
ternational community to pay militia salaries
that currently the government had to pay
through the governors’ “Special Operating
Funds”. According to one interviewee, “Special
Operating Funds” were being provided to about
half of the provincial governors, mostly in the
Pashtun provinces in the south and east of the
country most affected by the insurgency. Each
month approximately $2 million was provided,
with the governors of some provinces, such as
Kandahar, receiving as much as $300,000 per
month.*® According to one international officiall,
“The Auxiliary Police already existed in the
form of militias, but there was no vehicle like
LOTFA to pay them, which is why we created
the Auxiliary Police”.®” Another international
official noted that his initial assessment of
President Karzai’s tribal militia idea was that it

6 AREU interview, Kabul, 25 November 2006.
57 AREU interview, Kabul, 21 November, 2006.
% AREU interview, Kabul, 30 November 2006.

was initially proposed as a money-making
scheme. The Finance Minister was reportedly
involved in initial discussions and requested
$120 million for this programme. Three weeks
later this initial amount was reduced to $25 mil-
lion. The end result of these initial discussions
for the need for more police in the south was
the Rebalancing Plan for $8 million.*®

Professional police officers were among the
most vocal in their opposition to the ANAP, and
guestioned why there was a need for ANAP if
there was only a difference of a few weeks of
training. One district police chief asked “Why
did we create the auxiliary police? Why didn’t
we instead just increase the tashkil [sanctioned
posts] for regular police? They are paid the
same amount”.>® Others expressed concern that
inadequate training combined with the bad




reputation of the militias and their members
would further damage the reputation of the po-
lice. One senior police official in Kandahar
stated “There are criminals and drug users
among them. . . . The fact that they wear the
same uniform as regular police is very problem-
atic”.®® A Deputy Governor of a province, who
had previously been a police officer, said that
the creation of the ANAP “might seem good in
the short term but is very harmful in the long
run, because they are not professional police
and we do not know who they will fight for in
the future”.®® Finally, one provincial Chief of
Police stated that “one good policeman is worth

ten untrained auxiliary police”.®

Most international police advisors were also op-
posed to the creation of the ANAP. Some sug-
gested that before establishing an auxiliary
force priority should have been given to filling
the positions within the ANP, especially the
many suspected of being filled by “ghost em-
ployees”. One international police advisor was
concerned about the demoralising effect that
the ANAP would have on the ANP:

[ANAP recruits] get a uniform to exploit af-
ter only 10 days of training. . . . ANAP is
demoralising for regular police. Why join

% AREU interview, Logar, 22 November 2006.
60
1 AREU interview, 22 November 2006.

62 AREU interview, Takhar, 27 November 2006.
8 AREU interview, 16 October 2006.

64 “Report of Dubai I, n.d., p. 9.
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the ANP and go through nine weeks of train-
ing away from home when you can join the
auxiliary police, get the same uniform, sal-
ary, equipment and title after only 10 days
of training?®®

The report from the Second International Police
Conference on Afghanistan, held in Dubai in Oc-
tober 2006 and attended by police advisors from
12 countries plus CSTC-A and ISAF, noted:

After much debate and comment, the over-
whelming majority of the international po-
lice representatives present, stated that
they did not agree with the establishment
of the Auxiliary Police within ANP. How-
ever, the Afghan Government ordered its
establishment. It was agreed that the inter-
national community would have to agree
with this decision and make the best out of
it.®

Fisnik Abrashi, “Taliban, convicts may be Afghan recruits”, Associated Press, 25 November 2006.
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3. International Actors and Police Sector Coordination

Photo: Ministry of Interior

3.1 International Actors

Approximately 25 countries and several interna-
tional organisations are supporting police re-
form efforts in Afghanistan. The support of
some donors — such as Japan, Switzerland and
the World Bank — consists primarily of financial
contributions to the Law and Order Trust Fund
for Afghanistan (LOTFA), which is responsible
for paying police salaries. Egypt, Hungary and
Russia are among the countries that have con-
tributed primarily through in-kind donations of
police equipment such as weapons and ammuni-
tion. Most countries supporting the police sector
— such as Canada, Croatia, Estonia, Finland, It-
aly, Lithuania, the Netherlands, Norway, New
Zealand, Romania, Sweden and the UK — have a
geographic focus to their police work, based on
where their Provincial Reconstruction Teams

(PRTSs) are located or where their troops are de-
ployed under the NATO umbrella. The major
international police reform actors in Afghani-
stan, discussed in more detail below, are Ger-
many, the US, the recently established Euro-
pean Police Mission in Afghanistan (EUPOL), and
the UNDP-managed Law and Order Trust for
Fund Afghanistan (LOTFA).

The current effort to rebuild the Afghan police
force began with a February 2002 conference in
Berlin to discuss international assistance to the
police sector. From the outset, Germany played
the role of “lead donor” or “key partner”® for
the police sector, continuing a tradition of sup-
porting Afghanistan’s police sector that pre-
dates the 1979 Soviet invasion. Germany’s role
as the lead donor for police was formalised at

% Since the London Conference in January-February 2006, the term “lead donor” has been changed to “key partner”, in part to clarify
that lead donors were not necessarily the largest donors in their sectors.




the April 2002 G8 donors meeting in Geneva,
where responsibility to lead the five pillars of
Afghanistan’s Security Sector Reform (SSR) pro-
gramme was assigned to the following donor
countries: military, the US; police, Germany;
judiciary, Italy; Disarmament, Demobilisation
and Reintegration of ex-combatants, Japan; and
Counter-narcotics, the UK.

Germany: German Police Project
Office (GPPO)

In March 2002, a Seat and Status Agreement was
signed in Berlin between the newly established
Afghan Interim Authority’s Ministry of Interior
and Germany’s Ministry of the Interior. The
agreement outlined the following duties of the
German Police Project Office (GPPO) in Kabul:®

e Advising the Afghan security authorities in
an effort to rebuild an Afghan police force
that is bound by rule-of-law principles and
has a respect for human rights;

e Assisting in the training of police recruits;

e Assisting in the setting up of a police acad-
emy;

e Implementing bilateral police funding assis-
tance; and

e Coordinating the international support for
the establishment of the Afghan police
force.

Germany has appointed a Special Ambassador to
help advise and coordinate police reform efforts
in Afghanistan, and the GPPO employs approxi-
mately 40 international police advisors. As the
key partner for the police sector, Germany or-
ganised police conferences in Doha and Dubai,
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87 Figures provided by Germany Embassy, Kabul, 10 January 2007.
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and worked with the US to help restructure and
reform the police component of the Mol. The
main focus of Germany’s direct financial and
technical support has been to rebuild and re-
establish the Kabul Police Academy (KPA),
which reopened in August 2002. The KPA pro-
vides the most advanced and comprehensive
police training designed to train a new genera-
tion of commissioned and non-commissioned
police officers.

In addition to its role as coordinator and its sup-
port of the KPA, Germany has provided assis-
tance to rebuild police infrastructure, donated
vehicles, provided basic and specialised law en-
forcement equipment, and placed police advi-
sors at the Mol in Kabul and in field offices in
Mazar-i-Sharif, Kunduz and Faizabad. Between
2002 and 2006, Germany contributed approxi-
mately $80 million toward rebuilding the police
sector in Afghanistan.®’

The US: Combined Security Transition
Command — Afghanistan (CSTC-A)

While Germany has been the key partner for po-
lice reform, since 2004 the US has been by far
the largest donor in this sector. The United US’s
growing interest and prioritisation of the police
sector is illustrated in Figure 3, which shows the
dramatic increase of US police funding from $24
million in 2002 to a projected $2.5 billion in
2007. This figure reportedly includes approxi-
mately $1 billion for construction of police in-
frastructure, $700 million for police equipment,
and $440 million for police trainers and men-
tors.®® By early 2007, there were approximately
100 CSTC-A military personnel working on police
reform, as well as more than 500 contracted
DynCorp personnel.® There are proposals to sig-
nificantly increase the number of police train-
ers, but these have not yet been finalised.

Federal Ministry of the Interior and Federal Foreign Office, Federal Republic of Germany, “Assistance for rebuilding the police force in

%  General Barry R. McCaffrey (Ret.), “After Action Report, Visit Afghanistan and Pakistan, 16-23 February 2007, 26 February 2007, p. 3.
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CSTC-A, “Police Reform Directorate”, PowerPoint presentation, 14 January 2007.
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Figure 3: US Support to the ANP 2002-07
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US assistance to the police sector was initially
managed by the US Department of State’s Bu-
reau for International Narcotics and Law En-
forcement Affairs (INL). In April 2005, responsi-
bility for US support of the police sector was
shifted to the Department of Defense’s Central
Command (CENTCOM), and its implementation
in Afghanistan was assigned to the Combined
Security Transition Command — Afghanistan
(CSTC-A).” Within CSTC-A, the responsibility for
police training and reform lies with the Task
Force Police Directorate (TFP) and the Police
Reform Directorate (PRD). The TFP has primary
responsibility for the development of the police,
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including “training, mentoring, and organising
the ANP to enable them to perform the full
spectrum of traditional law enforcement roles,
as well as counter-insurgency operations”. The
PRD has primary responsibility for police reform,
including “mentoring and training the Mol and
ANP staff and for installing a programme to de-
velop an effective national security institu-
tion”.”™ While CSTC-A assumed overall responsi-
bility for programme implementation, the US
ambassador to Afghanistan remains responsible
for policy guidance, and INL remains involved
and retains contract management authority for
police training, mentoring and Mol reform.”

The actual name at this point was the Office of Military Cooperation-Afghanistan (OMC-A), which was the military organisation within

the Combined Forces Command-Afghanistan (CFC-A) responsible for training and equipping the ANA. In July 2005, after taking on the
responsibility to train and equip the police, it changed its name to the Office of Security Cooperation-Afghanistan (OSC-A). In May
2006, the name was changed again to CSTC-A. Inspectors General, “Interagency Assessment”, p. 8.

™ Inspectors General, “Interagency Assessment”, pp. 15-16.
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ments of State and Defense over control of the police programme, see Vance Serchuk, “Cop Out: Why Afghanistan Has No Police”, The

Weekly Standard, 17 July 2006.




The initial impetus for the US to get involved in
the police sector was to provide security for Af-
ghanistan’s 2004 presidential election. As the
elections approached, there was a growing re-
alisation that while the German training pro-
gramme at the Kabul Police Academy was ad-
dressing the training needs of commissioned and
non-commissioned police officers, no one was
providing basic training for police patrolmen
and new recruits. The US therefore contracted
the private security company DynCorp Interna-
tional to develop and implement a large-scale
programme seeking to provide basic police
training at a Central Training Centre (CTC) for
police in Kabul, and at seven Regional Training
Centres (RTCs) throughout the country.

In addition to providing training, the US built
and refurbished police facilities and infrastruc-
ture, and supplied the police with uniforms,
weapons, vehicles, and communications equip-
ment. By 2005, however, it became clear that
simply training and equipping more police was
having limited impact because of the ineffective
and often corrupt environments in which they
worked. Thus, in 2005, a major institutional re-
form programme was launched, focusing primar-
ily on reforming the police component of the
Mol — including revision of the police tashkil,
payroll reform, and pay and rank reform.

The European Union Police Mission
in Afghanistan (EUPOL)

In addition to individual European countries —
such as Germany, Finland, the Netherlands,
Norway and Switzerland — the European Union
(EV) and the European Commission (EC) are also
involved in police reform efforts in Afghanistan.
The EC has to date been the single largest donor
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of police salaries through LOTFA, providing
nearly $160 million from 2003 through 2006. The
Office of the European Union Special Represen-
tative (EUSR) in Afghanistan provides important
political analysis on rule of law issues in Af-
ghanistan, including the police sector.

The role of the EU in the police sector will ex-
pand considerably in 2007, following the deci-
sion of European foreign ministers in February
2007 to establish a European Security and De-
fence Policy (ESDP) mission in Kabul — now re-
ferred to as the European Union Police Mission
in Afghanistan (EUPOL).” EUPOL is expected to
total 160 police experts contributed by 23 na-
tions, including non-EU nations such as Norway,
Canada and Australia. The EUPOL personnel will
be deployed at the central, regional and provin-
cial levels in order to train, mentor, monitor
and advise the ANP. The mission, estimated to
cost approximately US$55 million in 2007, was
formally launched in Kabul on 17 June 2007."
Following the establishment of the EUPOL mis-
sion, Germany will no longer play the role of
key partner for the police sector — although the
first EUPOL Head of Mission will be a German.

In interviews with officials in Kabul, several ex-
planations were given for the relatively sudden
decision to establish the EUPOL mission. The
most common view was that the EU wished to
raise its profile in Afghanistan.” European offi-
cials expressed frustration that the EU was
“punching below its weight” and not playing an
important enough role at the policy level, espe-
cially considering the significant amount of
funding the EC has provided for Afghanistan.
According to one senior Western diplomat, “The
EU needs a higher profile. With an ESDP mission
the EU will be more visible”.” A second expla-

ESDP is a central component of the Common Foreign and Security Policy pillar of the EU, and comes under the authority of the inter-

™ European Union, “Factsheet: EU Police Mission in Afghanistan (EUPOL)”, May 2007. http://consilium.eu.int/uedocs/cmsUpload/070514

_factsheet_EUPOL-AFGH.pdf. Accessed 12 July 2007.
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It is not clear if the decision to focus on police training and mentoring will achieve this objective as the EUPOL mission, despite the big

increase in numbers, will still have a much smaller contingent than the 500 US police trainers and mentors. Furthermore, while the
increase to 160 more than triples the number of European police trainers and advisors currently in Afghanistan, it is still a very small
mission relative to the EU plan to deploy 1,500 personnel on a rule of law mission to Kosovo if it gains independence from Serbia. See
Mark John, “EU sees Afghan police trainers covering hotspots”, Reuters, Brussels, 29 May 2007.

6 AREU interview, Kabul, 30 November 2006.
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nation for the EUPOL mission’s hasty establish-
ment was that there is growing pressure on
European countries to provide more support for
Afghanistan, and supporting a civilian police
mission is politically more palatable for Euro-
pean governments than sending additional
troops to support NATO counter-insurgency op-
erations in southern Afghanistan. A third expla-
nation related to issues of bureaucratic turf at
EU headquarters in Brussels — between the
European Commission and the Council of the
European Union, the EU body that oversees
ESDP and EUPOL. As a result, despite strong rec-
ommendations from international advisors in
Kabul for a more comprehensive and integrated
approach to the rule of law sector, EU support
to the police and justice sectors was divided up
between the Council (police) and the Commis-
sion (justice).

Two significant concerns about the planned
EUPOL mission were raised by officials involved
in police and rule of law issues in Kabul. First,
establishing a police mission is pointless in the
absence of a long-term commitment to police
reform, and without significant additional finan-
cial and human resources to support that com-
mitment. In the words of one Western embassy
official, “More people with more money would
be welcome. What we do not want is an EU lead
without more resources”.’”” Second, the EUPOL
mission must be strategic and not simply estab-
lish another police training and mentoring pro-
gramme. One of the important lessons of the
past five years (discussed later in the paper) is
that the initial focus on training and equipping
the police failed to address the more fundamen-
tal need for comprehensive institutional reform.
Another important lesson is that a civilian police
force cannot enforce the rule of law without a
functioning judiciary, and that treating the po-
lice and judiciary as separate “pillars” of secu-
rity sector reform was a poor strategy. With
European countries leading in both the police

" AREU interview, Kabul, 29 November 2006.
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and justice sectors, the EU has an opportunity
to assume a comprehensive and integrated ap-
proach to the rule of law in general, and the
police and justice sectors in particular. By de-
ciding to have the EUPOL mission focus on po-
lice training and mentoring, and to have the EC
support a separate justice sector program, the
EU risks missing this opportunity.

UNDP — Law and Order Trust Fund
for Afghanistan (LOTFA)

Unlike the US and Germany, which fund their
police reform programmes directly, most inter-
national donor contributions to the police sector
are channelled through LOTFA. Established in
2002, LOTFA is managed by UNDP and led by a
Steering Committee comprising representatives
from the Mol, the Ministry of Finance (MoF),
Germany as the key partner, UNAMA, UNDP, and
other major police sector donors. In May 2006,
the Steering Committee approved an extension
of LOTFA through March 2008. LOTFA pays for
police-related costs, prioritised as follows:"

1 Police salaries;

2 Procurement, operation and maintenance of
non-lethal police equipment;

3 Rehabilitation, reconstruction, operations
and maintenance of police facilities;

4 Gender orientation (selection, recruitment
and training of police); and

5 Institutional development.

Undesignated donor contributions to LOTFA are
all used to pay for the top priority — police re-
muneration — until annual costs are fully cov-
ered. Only then can other priorities be funded
with undesignated LOTFA funds.’® Because
LOTFA has usually faced budget shortfalls, other

UNDP, “Law and Order Trust Fund Project”, www.undp.org.af/about_us/overview_undp_afg/sbgs/prj_law_order.htm, accessed 13

" UNDP, “1384 Annual Report, Support to Law and Order Phase Ill, 1 April 2005 - 31 March 2006, Kabul, May 2006, p. 5.




Table 2: ANP Salary and Benefit Costs,
FY1386 (2007-08)

Salary & Benefits ?rmﬁ?;rfs)
Salaries $74.57
Afghan Border Police allowances* $8.76
Death and disability payments $1.55
Severance $3.21
Food allowances** $26.18
TOTAL $114.27

*$2/day allowance for all ABP. ** $1.30/day for all ser-
geants and patrolmen. Source: CSTC-A, 2006

than some limited earmarked funding for priori-
ties 2-5, nearly all LOTFA funds have been used
to pay for police salaries and benefits, including
a substantial food allowance. Table 2 provides a
breakdown of the projected FY1386 (2007-08)
salary and benefits costs for the Compact-
approved ANP force size of 62,000 (a detailed
breakdown for the increased force size of
82,000 is still not available).

Police salaries are paid through the govern-
ment’s regular payroll system, whereby the
Treasury Department of the MoF transfers funds
to the provinces to pay salaries. LOTFA then re-
imburses the MoF following the submission of
expenditure reports. The absence of reliable
figures on police numbers and a strong suspicion
that there are a large number of “ghost police”
who exist only on payroll lists raised serious
concerns that significant amounts of LOTFA
funds allocated to the Mol for police salaries
were being misappropriated. During the past
few years, however, significant progress has
been made in strengthening the systems used to
pay police salaries, such as computerising police
personnel records, developing Individual Salary
Payment (ISP) and Electronic Funds Transfer
(EFT) schemes to pay salaries, and sending regu-
lar monitoring missions to the provinces to ob-
serve the use of LOTFA funds and the payment
of police salaries.
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Table 3 shows that between 2002 and 2006 ap-
proximately $330 million was contributed to
LOTFA, nearly all of which was used for police
salaries and allowances. LOTFA’s largest overall
donor has been the European Commission, al-
though since 2005 the US has become the single
largest LOTFA donor. In 2006 and 2007, the
Netherlands, Canada and Japan significantly in-
creased their contributions to LOTFA to $12.6
million, $10 million and $9 million, respectively.

Table 4 highlights the rapidly rising ANP remu-
neration costs funded through LOTFA. The in-
crease of the wage bill from $60 million in 2003-
04 to a projected $194 million by 2009-10 raises
serious questions regarding the fiscal sustain-
ability of the ANP (discussed in detail later in
this paper). Decisions in 2006 and 2007 to in-
crease the size of the police force, first to
73,000 and then to 82,000, plus a decision to
increase the lowest level of police salaries from
$70 to $100 per month, will cost approximately
$100 million per year. One of the major police
sector challenges in coming years will be to en-
sure that donors significantly increase their
LOTFA contributions and commit to maintaining
these increased contributions for the medium to
long term, recognising the Afghan government’s
major resource constraints.

UNAMA

With only three police advisors in Afghanistan,
UNAMA has not played a major role in the ef-
forts to train and equip the police force. In
2005, there was some discussion at UN head-
quarters about increasing the number of UN po-
lice advisors to 50 or 60, but this never materi-
alised. In interviews for this study, UN officials
pointed out the potential advantages of UN po-
lice, including: 1) the UN’s legitimacy; 2) a lar-
ger pool of countries from which to recruit po-
lice advisors, including Islamic countries; 3) an
extensive UN field presence and infrastructure
to support the deployment of police advisors at
the provincial level; and 4) UNAMA’s knowledge
base, comprising staff with extensive Afghani-
stan expertise supported by a network of politi-
cal officers deployed throughout the country.®
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Table 3: Contributions to LOTFA, 2002-06 (in US$ ‘000)

Donors 2002 2003 2004 2005 2006 TOTAL
ARTF 836 20,800 21,636
Canada 2,435 3,053 1,653 7,141
EC 39,211 39,095 38,997 39,526 156,829
Finland 98 123 136 781 1,138
Germany 2,018 6,588 8,606
Japan 8,900 8,900
Netherlands 4,751 1,248 12,612 18,611
Norway 1,047 424 1,471
Switzerland 247 384 877 155 1,030 2,693
UK 2,609 2,609
USA 20,000 40,000 40,000 100,000
Others* 350 351 898 130 1,729
TOTAL 7,031 65,921 65,294 81,071 112,046 331,363

*Contributions totalling less than $1 million. Source: UNDP, 2006

Table 4: LOTFA Annual Police Remuneration Costs FY1382-88

Monthly salary

LOTFA annual police remuneration

Year Force size of patrolman costs (salaries & benefits)
FY1382 (2003-04) No reliable data $16 $60.7 million

FY1383 (2004-05) 53,400 $16 $69.3 million

FY1384 (2005-06) 58,000-65,500 $70 $68.0 million

FY1385 (2006-07) 62,000-73,000 $70 $96.0 million

Projections

FY1386 (2007-08) :E%Ei?i':;znsicz ZTE;%OO $70 $114.3 million

FY1386 (2007-08) Present size: 73,000 $70 $142 million/year
FY1386-87 (2007-09) Present size: 73,000 $100 $169 million/year
FY1387-88 (2008-10) Proposed size: 82,000 $100 $194 million

Sources: FY1382 - FY1385 figures based on LOTFA actual expenditures.

FY1386 Afghanistan Compact projected figures from CSTC-A, “ANP Pay and Rank Reform”
FY1386-1388 projected figures from JCMB Task Force on ANP Target Strength, April 2007

Note: Pension liabilities are not included in the projected figures.




UNAMA’s role in police reform has grown as the
focus has expanded beyond training and equip-
ping the ANP to a more comprehensive strategy
of institutional reform. UNAMA has played a
leading role in advocating for the need to priori-
tise Mol reform, and in vetting senior police of-
ficers for criminal and human rights violations as
part of the pay and rank reform (discussed in
more detail later in this paper). In this regard,
UNAMA’s network of regional and provincial of-
fices, and its political and human rights officers,
have proven to be a valuable resource for police
reform efforts. Finally, as co-chair of the JCMB,
UNAMA also has a responsibility to ensure that
police reform efforts are in line with the Af-
ghanistan Compact.

3.2 Police Sector Coordination

One of Germany’s responsibilities as the key
partner for police reform, stipulated in its
March 2002 Seat and Status Agreement with the
government of Afghanistan, was to coordinate
the international support to the Afghan police
force. Germany appointed a Special Ambassador
to head up this coordination. It also established
the Interagency Police Coordinated Action
Group (IPCAG), which serves as the main politi-
cal and diplomatic body concerned with police
reform issues. Chaired by Germany, IPCAG
meets every three weeks and is attended by
representatives of LOTFA donors, the EUSR, the
EC, and UNAMA. Italy, the UK and Japan also
participate to provide links to the other SSR
pillars. Germany also organised two interna-
tional conferences in May 2004 and February
2006 to improve coordination and develop a
regional approach to police and border manage-
ment issues between Afghanistan and its
neighbours.®

8  AREU interview with UN official, Kabul, 23 November 2006.
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Germany’s task of coordinating police reform
efforts has been challenging, in part because of
the confusion generated by the term “lead do-
nor”. While some countries understood lead do-
nors to be the major donor and implementer of
programmes in their respective SSR pillars, oth-
ers understood their role as coordinating policy-
making and donor support in their sector. The
Us, for example, adopted a relatively long-term
strategy to design, build and pay for the estab-
lishment of an entirely new Afghan National
Army (ANA), while Germany defined a fairly lim-
ited role for itself in directly implementing and
financing police reform activities.

Germany did, however, take its responsibility
for leading police coordination efforts very seri-
ously. According to one European official in Ka-
bul, this created some confusion: “Germany was
very vocal about its lead role so others did not
think they had to worry about funding. The Ger-
mans were very quick to deploy, which also led
others to think they did not have to worry about
the sector”.® When it became clear that the
German role in directly implementing and fi-
nancing police reform efforts would be limited,
the US became more active in the sector. The
dramatic increase in US involvement in the po-
lice sector from 2004 onward has created its
own coordination challenges, given the inherent
tension in a situation where a lead donor is try-
ing to manage another donor that contributes 50
to 100 times more financial resources and more
than 10 times more personnel.

This awkward situation has inevitably placed
strains on the US-Germany relationship in the
police sector, although during 2005-07 efforts to
coordinate improved significantly. Initially, co-
ordination was fairly minimalist and consisted
primarily of a division of labour, with the US

The first conference in May 2004 ended with the “Doha Declaration on Regional Police Cooperation™, signed by Afghanistan and its

neighbours, the members of the Gulf Cooperation Council, and the lead donors for security sector reform in Afghanistan. The second
conference in February 2006 concluded with the “Doha Il Declaration on Border Management in Afghanistan — a Regional Approach”.
This was subsequently included in the “Declaration on Closer Cooperation on Border Police within the Framework of the Kabul Declara-
tion and the Reconstruction of the Police in Afghanistan”, which has been signed by Afghanistan and the neighbouring countries of
Pakistan, Iran, China and Tajikistan. “Assistance in rebuilding the police force in Afghanistan”, www.auswaertiges-amt.de/diplo/en/
Aussenpolitik/RegionaleSchwerpunkte/Afghanistan/Polizeiaufbau.html.

8  AREU interview, Kabul, 21 November 2006.
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providing basic police training and the Germans
providing advanced training. There was little
actual coordination, however, which created
problems when Germany and the US both began
to expand their police reform efforts. Consider-
able confusion was generated, for example,
when both countries launched separate but
overlapping initiatives to reform the Mol in 2003
and 2004.% Since 2005, communications and
coordination between the German and US police
programmes have improved, especially after the
Germans embedded permanent police advisors
in the CSTC-A police reform team, which im-
proved trust and understanding between the
two main police reform programmes.

In 2006, the deteriorating security situation
highlighted the need for more and better po-
lice, which in turn generated greater interest in
police reform efforts and their coordination.
According to Ambassador Helmut Frick, the Ger-
man Special Ambassador for Police Reform,
“Before the insurgency there was very little se-
rious interest in the police. We periodically
tried to brief EU and NATO ambassadors but
there was no interest. Now, since May [2006],
there is a lot of interest”.? This increased inter-
est is resulting in donors contributing more re-
sources for police reform efforts.

International Police Coordination
Board (IPCB)

While police reform coordination efforts have
evolved from a minimalist division of labour to
more effective information sharing among do-
nors, there is still no coordination mechanism
based on a common strategy. Some important
initial steps to address this problem were taken
at two police coordination conferences held in
Dubai in April and October 2006 and attended
by police advisors from most countries and or-
ganisations with advisors in Afghanistan. The
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Strategic Path Forward”, January 2004, pp. 5 and 13.

8 AREU interview, Kabul, 25 November 2006.

8  “Report of Dubai II”, n.d., p. 1.

8 AREU interview, Kabul, 29 November 2006.

Figure 4: Structure of International Police
Reform Coordination
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Source: CSTC-A, 2006

second Dubai conference was particularly sig-
nificant as it formally recognised the need for a
common police reform strategy and initiated
the design of a common coordinating mecha-
nism.% According to Brigadier General O’Brien,
the former Deputy Commander of CSTC-A, the
first Dubai conference created “a desire to co-
operate,” and the second conference ‘“created
the mechanism to do that, in the form of the

International Police Coordination Board”.%¢

Figure 4 illustrates the proposed structure for
police reform coordination developed at the
second Dubai conference and by a Working
Group tasked to follow up on conference pro-
posals. The structure was approved by the
members of that Working Group in February
2007. According to the new structure, the politi-
cal and diplomatic leadership for police reform
will continue to be provided by IPCAG, whose

See Mark Sedra, “National Police and Law Enforcement”, Technical Annex to “Securing Afghanistan’s Future: Accomplishments and the




membership consists of LOTFA donors, the
EUSR, the EC, and UNAMA. On the strategic
level, the International Police Coordination
Board (IPCB) will serve as the chief coordination
body, coordinating and prioritising the interna-
tional police reform effort in Afghanistan. The
first IPCB meeting was held in March 2007, with
Germany serving as Chair and Norway as the Se-
cretariat. Other members include the Mol,
EUPOL, CSTC-A, ISAF, UNAMA, Norway, Canada,
the UK, and PRT and military liaison officers.®

The Secretariat coordinates the operational part
of the IPCB and its subordinate units, and facili-
tates communication among members of the
international community involved in police re-
form. Its role is to coordinate common efforts
on the following issues: police training, educa-
tion support, reform of the ANP structure, men-
tors and advisors, logistics, human resources,
women’s projects, and reporting systems. The
Secretariat is also responsible for internal tasks
of administration, information management,
recruitment and induction training, donation
tracking and project management.®

One of the major issues debated during the de-
sign of the IPCB was whether it should be a de-
cision-making body with a chain of command, or
simply a mechanism for more intensified infor-
mation sharing and coordination. In an interview
for this study, one western diplomat expressed
concern that “This idea is growing out of con-
trol. This is not a decision-making body and it
has no budget. It is a place to share ideas and
information”.®° In the end, it was decided that
the IPCB should have a “soft” chain of com-
mand. According to General O’Brien, “the IPCB
will have no directive power but will serve as a
coordination board”, with the objective of
building “a single view of police reform”, “a
single coordinated police effort”, and a single

87 “Report of Dubai II”, n.d., p. 3.
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“mechanism for all police efforts to link into the

national programme”.%

Coordination Challenges

Despite considerable progress in the coordina-
tion of police reform efforts, several serious
challenges remain. The most important chal-
lenge remains how to achieve effective coordi-
nation in the absence of a common vision or
strategy for the police sector (discussed in more
detail later in this paper). The different visions
and strategies of the various international ac-
tors involved in the police sector is in part a re-
sult of their different policing and legal tradi-
tions. There is a significant difference, for ex-
ample, between the German vision of creating a
civilian police force to promote the rule of law,
and the CSTC-A priority of rapidly increasing
police numbers to act in a paramilitary capacity
to help fight the Taliban in southern Afghani-
stan. In the absence of a common police reform
strategy that addresses the needs of the entire
country, it will be difficult for coordination ef-
forts to extend much beyond information shar-

ing.

Another important coordination challenge re-
mains strengthening the weak coordination
among the different pillars of security sector
reform, especially between the police and judi-
cial sectors. Some important efforts have been
made recently to help bridge this divide, includ-
ing a seminar organised jointly by Germany and
Italy in August 2006 on how to improve coopera-
tion between the ANP and the Attorney Gen-
eral’s Office.” The US has also recently begun a
Regional Justice/Police Integration Project
(RJPIP) that is trying to strengthen coordination.
Nonetheless, without a comprehensive and inte-
grated rule of law strategy, which does not
treat the police and justice sectors as separate

Most of the information on the proposed structure and tasks of the IPCB and its Secretariat are from CSTC-A, “Strategy proposal of the

See “German-Italian Seminar on best practice cooperation between the Afghan National Police and the saranwal”, Kabul, 12-13 August
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pillars, the vision of a civilian police force that
respects and promotes the rule of law in Af-
ghanistan will never be realised.

While considerable effort has gone into streng-
thening police sector coordination in Kabul,
there are still major communication and coordi-
nation gaps between police programmes in
Kabul and those based in RTCs and PRTs at the
regional and provincial levels. There is also a
lack of coordination among different PRTs and
RTCs. In a visit to Kunduz for this study, Dyn-
Corp personnel at the Regional Training Centre
were largely unaware of what the German po-
lice advisors were doing in the adjacent German
PRT, and vice versa. In the absence of a com-
mon national police reform strategy, each PRT
is running its own police programme based on
its own national guidelines, thereby missing out
on the synergies that a more coordinated effort
would provide. A related problem is the asym-
metry that exists between the very large-scale
CSTC-A programme and other much smaller pro-
grammes, often with only one or two police ad-
visors based in a remote PRT.

Finally, while the focus of this section has been
on donor coordination, there are also major co-
ordination challenges within the Afghan govern-
ment itself, and between donors and the gov-
ernment. A strained relationship between the
Mol and the Ministry of Defence, for example,
has complicated coordination efforts within the
security sector. The weak links between the po-
lice and justice sectors of the Afghan govern-

ment pose particularly serious problems for po-
lice reform efforts.

The major challenge for donor-government co-
ordination in the police sector is the weak lead-
ership and corrupt and factionalised nature of
the Mol. Developing and implementing police
reform programmes in partnership with a minis-
try that is largely unreformed — and that has
shown little interest in reforming — has often
proven to be a largely futile exercise. Yet gov-
ernment ownership of the police reform process
is critically important, and a “go it alone” ap-
proach by donors will ultimately not be mean-
ingful or sustainable.” Unless top Mol officials
and President Karzai seriously commit to re-
forming the Mol, efforts to coordinate and pro-
mote police reform in Afghanistan are unlikely
to succeed. Coordination of police reform ef-
forts should also extend beyond the Mol to in-
clude the National Security Council and the Se-
curity Sector Reform Coordination Committee.®®
During the numerous interviews on police re-
form conducted for this study, it was striking
that no reference was made to the National Se-
curity Council, which is supposed to play an im-
portant role in developing and coordinating Af-
ghan security policies and strategies.

92 For a discussion of the “go it alone” approach to rebuilding the new ANA, used initially by the US when confronted by an unreformed
Ministry of Defence, see Mark Sedra, “Security Sector Reform in Afghanistan: The Slide Towards Expediency”, International Peacekeep-

ing, Vol. 13, No. 1, March 2006, p. 106.

% Mark Sedra, “Security Sector Reform in Afghanistan: The Slide Towards Expediency”, International Peacekeeping, Vol. 13, No. 1, March

2006, p. 107.




4. Police Reform Activities

Since 2002, international actors have been im-
plementing many different activities aiming to
strengthen the Afghan police sector. The variety
and scale of these activities have increased dra-
matically since 2006, in part due to a recogni-
tion that early reform efforts were inadequate,
but primarily due to the growing importance
placed on the creation of an effective police
force to help with counter-insurgency opera-
tions in southern Afghanistan. The following sec-
tion provides an overview of the main interna-
tional efforts to reform the police sector since
2002, and the key challenges confronting these
efforts.

4.1 Training and Mentoring

Training

Police reform activities from 2002 to 2005 were
mainly focussed on training and on addressing
the equipment and infrastructure needs of the
ANP. The central component of the German Po-
lice Project Office (GPPO) programme in Kabul
was to rebuild and re-establish the Kabul Police
Academy (KPA), which reopened in August 2002.
By December 2006, the Academy had graduated
868 commissioned police officers (saranman)
from its three-year course, and 2,636 non-
commissioned police officers (satanman) from
its nine-month course. The KPA has also trained
752 Border Police, and provided shorter ad-
vanced training courses to 13,320 police officers
in subjects such as counter narcotics, criminal
investigation, traffic management, and special-
ised training for Border Police and Standby Po-
lice.® Approximately 1,300 police officers are
currently enrolled in the KPA.

The initial focus of US engagement in the police
sector was also in the area of training. With the
Germans focusing on providing advanced train-
ing to commissioned and non-commissioned po-
lice officers, the US focused on developing a
major programme to provide basic training to

% Figures provided by German Embassy, Kabul, 30 November 2006.
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fresh recruits and serving patrolmen. The US
contracted the private security firm DynCorp
International in 2003 to construct and provide
training at a Central Training Centre (CTC) for
police in Kabul, and in 2004 to construct and
provide training at seven Regional Training Cen-
tres (RTCs) in Jalalabad, Gardez, Kandahar,
Herat, Bamyan, Mazar-i-Sharif and Kunduz. The
courses include both lectures and practical
hands-on training, and are taught by Afghan po-
lice trainers who are themselves given a three-
week Instructor Development Course. Box 2 out-
lines the main training courses that the CTC and
RTCs offer to both new ANP recruits and serving
patrolmen. Prior to the October 2004 elections,
more than 20,000 police recruits and serving
policemen were trained at the CTC and RTCs.*
By June 2006, more than 60,000 had been

% US Government Accountability Office, “Afghanistan Security: Efforts to Establish Army and Police Have Made Progress, but Future Plans
Need to Be Better Defined”, Report to the Committee on International Relations, House of Representatives, June 2005, pp. 19-21.
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Box 2: CTC and RTC Training Courses®®

Basic I, Il and lll. Basic | is a nine-week entry-level course for literate students, and Basic Il a
five-week version of the same course for illiterate students (it omits classes such as report writ-
ing, note taking, and obtaining witness statements). A new Basic Il course was designed in 2006
to replace Basic Il. Basic Ill provides five weeks of literacy training followed by the nine-week
Basic | course. In interviews for this study, some police trainers expressed concern that five
weeks of literacy training would not be enough to develop sufficient literacy skills for students
to participate fully in the Basic | course.

Transition Integration Programme (TIP) I, Il and Ill. TIP courses are more advanced in-service
courses intended to provide follow-on training to graduates of the Basic I, Il and Il courses
(although some TIP students have not attended a Basic course). TIP | is a three-week advanced
officer-in-service course created for literate members of the ANP, and TIP Il is a three-week
course that supplements the TIP | course. TIP Il is a new five-week programme that will super-
sede TIP | and Il; it is designed to become a requirement for all in-service ANP personnel. Three
versions of TIP Ill will be offered — A, B and C for junior, mid-level and senior officers, respec-
tively.

Other Specialised Courses. These include the advanced ANCOP training course, a Border Police
Course, a Criminal Investigation Course, a Field Training Officer Programme, a Firearms Training
Course, an Instructor Development Course, courses in police driving and record-keeping, an anti-
corruption course at the Mol, and specialised training courses for the Professional Standards
Unit, the Police Tactical Training Initiative, and the Women’s Police Corps.

trained.®” This figure, however, includes many
police officers who attended only the three-
week Transition Integration Programme | (TIP )
course initially offered, not the nine-week Basic
| or five-week Basic Il courses that were subse-
quently offered.

The greatest challenge confronting police train-
ing efforts has been the high rates of illiteracy
and semi-literacy among ANP patrolmen and re-
cruits. According to one estimate, less than 30
percent of the ANP recruits can read or write.%
The actual situation might be much worse. In
the RTC in Kunduz, for example, of the 887
graduates between January and November 2006,
only seven were literate.* Not only is it much
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more difficult to train illiterate recruits, it is
also not realistic to expect a largely illiterate
police force to effectively enforce and promote
the rule of law. As the report of the US Depart-
ment of Defense and Department of State In-
spector Generals on police training and readi-
ness noted:

The five-week Basic Il Course is inadequate
to prepare an ANP recruit for assignment to
anything resembling traditional western po-
lice duties. Illiterate ANP recruits can only
be expected to perform supplementary or
ancillary police duties, such as security
functions, guard duty, and checkpoint secu-
rity.1%°

For a more detailed description of these courses, see Inspector Generals, “Interagency Assessment”, pp. 63-67.

AREU Interview with Acting Regional Commander, Kunduz RTC, 28 November 2006.




Several senior ANP officers questioned the ef-
fectiveness of the training for illiterate recruits
and the practice of making no rank or pay dis-
tinctions between literate and illiterate gradu-
ates, despite the former attending a nine-week
course and the latter a five-week course. Ac-
cording to one police general, “The students
who graduate with the top marks should be re-
warded. Professionals should be rewarded more

than the illiterate”.**

There was a general impression from several
informal interviews with members of the public
that the new police compared unfavourably
with the older generation of police. One inter-
viewee stated that, “The new police are worse
than the old police because they are illiterate.
The old police were professionals”.'® Several
Afghan police officials of the older generation
worried that the very low entrance require-
ments were damaging the already poor reputa-
tion of the ANP. According to one senior official,
who graduated from the police academy in
1971:

My German teachers used to tell us that be-
coming a professional police officer is a
much more difficult job than other jobs.
But today, all other jobs are much more dif-
ficult than becoming a member of the po-
lice, which is now one of the easiest jobs.'®

Several interviewees noted that while the cur-
rent police training was good, it had limited im-
pact once the newly trained police returned to
work in the unreformed institutional environ-
ments of their district and provincial police de-
partments. An Afghan instructor at a police Re-
gional Training Centre described the problem as
follows:

100 |nspector Generals, “Interagency Assessment”, p. 64.
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When the students are here they are very
good people. But when they go back to their
districts the other police officers pressure
them into behaving as they did before, and
to take bribes. If they do not take bribes
they cannot stay there.'%

One of the most serious problems with current
police training efforts is that very little atten-
tion is paid to who is trained. Many interviewees
for this study highlighted the importance of vet-
ting recruits for the Afghan National Auxiliary
Police (ANAP), to ensure that illegal armed mili-
tias or Taliban fighters were not recruited and
trained. Yet few seemed concerned about who
was being recruited and trained into the regular
police force. According to one DynCorp official
involved in police training, “We train who we
get”.

A process exists on paper for the Mol to vet po-
lice recruits, but by all accounts it is rarely fol-
lowed and no uniform recruitment standards are
applied.'® In practice, police recruits are usu-
ally introduced by local officials and factional
commanders. As a result, local political and fac-
tional loyalties often play a more important role
in police recruitment than qualifications or
competence.

In addition to paying very little attention to who
is recruited, neither Germany nor the US know
what happens to those who graduate from their
training programmes. One UN official inter-
viewed for the present study asked, “In Kanda-
har province there are 1,900 police, of whom
only 200 have received training. Yet the RTC in
Kandahar has trained 6,000 [for the southern
region]. Where have they all gone?”*%

For a brief description of the official vetting process see Inspector Generals, “Interagency Assessment”, pp. 20-21.
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Box 3: Compulsory Military and Police Service in Afghanistan

Prior to 1992, Afghanistan had a conscription policy whereby all young men, except reli-
gious students and those from some tribal areas bordering Pakistan, were required to per-
form military service in the army, the police or the secret police. In the 1970s, the con-
scription age was 22 and the length of service was two years.

The Soviet invasion in December 1979, and the resulting escalation of fighting between
government forces and the mujahidin resistance groups, led to a big increase in draft eva-
sion and desertion. This resulted in the conscription age being lowered to 18, and the
length of service increased to three years in 1981 and four years in 1984. This extremely
unpopular policy resulted in even larger numbers of young men fleeing to Pakistan or join-
ing the mujahidin groups to escape the draft. In 1987, the policy was rescinded and the
conscription period reverted back to two years.*”’

In the interviews conducted for this study, nearly all army and police officers of the older
generation strongly advocated for the reintroduction of compulsory service. Several of
these officers spoke about the important nation-building benefit provided by the common
training and the requirement to fulfil the compulsory service period in a province other
than one’s own. They claimed that compulsory service would be one of the only ways to
improve the reputation and effectiveness of the police. According to one provincial Chief
of Police:

Everyone should have to do compulsory service. This would raise the reputation of the
police. When people turned 22 they used to have to do their military service. No one
used to marry their daughters to people who did not send their children for military
or police service because they were not viewed as trustworthy.'%

Compulsory service would improve the quality of police recruits, which in turn could help
improve the reputation and effectiveness of the ANP. It could also be used as an education
and capacity-development opportunity, and help address problems of under-employment
and unemployment. Furthermore, it would present a potential solution to the serious prob-
lem of sustainability facing a professional army and police force that has to pay competi-
tive salaries to attract and retain recruits.

There are clearly also many benefits to having a professional rather than a conscript-based
army and police force. Furthermore, bad memories of conscription from the 1980s may
make it too politically unpopular for the government to reinstate. Nevertheless, given how
consistently its reinstatement was recommended by senior police officials, a feasibility
study should be conducted to outline the benefits and drawbacks of compulsory military or
police service.

7 petails on Afghanistan’s conscription policies are from, Conscription and Conscientious Objection Documentation Project, “Afghanistan:
CONCODOC 1998 Report”, www.wri-irg.org/co/rtba/afghanistan.htm, accessed 22 January 2007.

108 AREU interview, provincial Chief of Police, 26 November 2006.




A 2004 AREU Briefing Paper on security sector
reform commented on this as follows:

Once trained, the police generally return to
their original police forces with no further
monitoring, mentoring or training in the
field. By analogy, the situation is as it
would be if the military reform pillar were
simply training and better equipping exist-
ing factional militias and sending them back
to their current factional commanders, to
be called the new Afghan National Army.**

Of course, not knowing who is trained and what
becomes of those who have been trained makes
it extremely difficult to determine the impact
of the enormous investments of time and money
put into police training.

The lack of attention to who is trained and what
happens to them after the training reflects the
problem, common to most reform efforts in
Afghanistan, of adopting overly technocratic
approaches to reforming deeply political institu-
tions. The police play an extremely important
political role in the power politics of Afghani-
stan. As many Afghans noted in interviews, the
current technocratic approach to police training
has had the perverse effect in some areas of
strengthening forces opposed to the government
rather than creating an effective police force
loyal to the government. In the words of one
former senior Mol official:

Each commander sends his militia men for
training. After training they are then sent
back to the commander with a uniform. The
result is a somewhat better trained and
equipped militia man with a uniform, who
still reports to the same militia commander.
. . . We should be mixing the militia mem-
bers up in training and redeploying them to
different areas. The current method is not

109
17.
110 AREU interview, Kabul, 16 November 2006.

1 Inspector Generals, “Interagency Assessment”, pp. 19-20.
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breaking up the command and control struc-
tures of the militias. . . . The end result is
that we are basically providing training to
strengthen militia groups.™°

Mentoring

As more and more ANP personnel complete both
basic and advanced police training, greater at-
tention is being given to the need to reinforce
this training through on-the-job training and
mentoring programmes. The CTC and RTCs have
begun providing five-week Field Training Officer
(FTO) courses to experienced ANP police offi-
cers so that they, in turn, can conduct follow-up
training at their respective police stations.™ A
much greater emphasis is also being placed on
expanding international police mentoring pro-
grammes, which according to the German Spe-
cial Ambassador for Police Reform will be the
main pillar of the next phase of police reform in
Afghanistan.™?

The US Department of State’s INL Bureau has
contracted the private security firm DynCorp
to implement the largest police mentoring
programme in Afghanistan. As of May 2007,
DynCorp was contracted to provide more than
500 police trainers and mentors. In addition to
the US mentor programme, mentoring is also
among the responsibilities of approximately 20
civilian police officers based at European PRTs
throughout the country. The European contribu-
tion to mentoring will increase considerably
following the establishment of the EUPOL mis-
sion, which is planning to deploy 160 police
experts and police officers. Even this greatly
expanded mentoring programme falls far short
of the number of mentors that some are re-
questing. An April 2007 NATO defence ministers’
meeting in Quebec called for 2,000 more police
trainers, although given the cost and difficulty
of finding qualified police trainers to work in

Michael Bhatia, Kevin Lanigan and Philip Wilkinson, “Minimal Investments, Minimal Results”, AREU Briefing Paper, Kabul, June 2004, p.

12 AREU Interview with Ambassador Helmut Frick, Kabul, 25 November 2006.
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Afghanistan it seems unlikely that this level will
be achieved.™

The police mentoring programme has placed
mentors within the Mol in Kabul, in the five ANP
Regional Commands, and in some PRTs. The US
and the EUPOL mission both plan to base more
mentors in RTCs and PRTs to mentor police offi-
cials on the regional and provincial levels and, if
mentor numbers grow sufficiently, on the dis-
trict level as well.

An effective mentoring programme could be-
come a very important component of a compre-
hensive police reform strategy. However, there
are numerous risks and challenges involved in
the effective implementation of a mentoring
programme. One of the biggest challenges will
be finding sufficient numbers of qualified inter-
national police experts and officers willing to
work as mentors in remote and sometimes dan-
gerous areas of Afghanistan. Another risk ex-
pressed by several interviewees is that the secu-
rity regimes put in place to protect the men-
tors, while necessary in parts of the country,
could undermine the effectiveness of mentoring
by creating a barrier between mentors and the
police they are mentoring.™* Basing mentors at
heavily fortified PRTs and RTCs, and adding
“close protection” requirements of armed body-
guards, may further strengthen the perception
that the ANP are a military or paramilitary force
rather than a civilian police force.

The tremendous amounts of money now being
invested in police mentoring programmes could
be wasted if there is not a politically informed
strategy to guide the work of mentors. Mentor-
ing programmes are based on the assumption
that international mentors are the more knowl-
edgeable actors, whose job it is to impart their

wisdom and expertise to their Afghan junior
partners. In reality, however, this is often not
the case. The internationals may know much
more about the technical aspects of policing in
the West, but the Afghans know much more
about the culture and politics of policing in Af-
ghanistan. One long-time observer of Afghan
politics noted that many Afghans, when working
with international staff, “pretend they are the
junior partners but are skilfully manipulating
things in their favour”.'™ If mentoring is to be
effective, mentoring teams need to have an ap-
propriate mix of political and technical exper-
tise and allow themselves to be mentored by
their Afghan counterparts about Afghan culture
and politics while mentoring these Afghans
about the technical aspects of policing.

The greatest risk of mentoring programmes may
have little to do with the programmes them-
selves. In the absence of top-level government
commitment to police reform, and without sig-
nificant progress in the institutional reform of
the Mol, mentoring of individual police officials
is unlikely to have a major impact on improving
the effectiveness of the ANP as an institution.
To date, the commitment from top levels of
government and the Mol to push for institutional
reform of the Mol was described by one respon-
dent as “half-hearted at best”.*®

International mentors are extremely expensive.
The $100,000 annual salary of one DynCorp po-
lice trainer is equivalent to the salary of 120
ANP patrolmen earning $70 per month.'’ Fac-
toring in the other costs of maintaining an inter-
national police trainer or mentor — including
agency overhead costs, security costs, insur-
ance, food and accommodation — the number of
ANP patrolmen whose salaries could be covered
by the cost of one DynCorp trainer in Afghani-

1% Thom Shanker, “Defense Chiefs of NATO and Other Allies to Press for More Trainers for Afghan Forces”, New York Times, 13 April 2007.
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stan would at least double or triple. This means
that the annual cost of maintaining 500 DynCorp
trainers and mentors in Afghanistan exceeds the
2006 wage bill for the authorised 62,000 ANP
force. Given the enormous expense, it is impor-
tant to devise assessment systems that on a
regular basis try to determine whether the posi-
tive impact of mentoring programmes justifies
the cost.

4.2 Equipment and Infrastructure*®

Inadequate police equipment and infrastructure
are another important contributing factor to the
ineffectiveness of the Afghan police, and to the
large number of police casualties. A 2002 Ger-
man government assessment estimated that less
than 10 percent of Afghan police had adequate
equipment, and that approximately 80 percent

Cops or Robbers? The Struggle to Reform the Afghan National Police

of Afghanistan’s police infrastructure had been
destroyed. The US Defense Department esti-
mated that more than 800 police facilities at
the provincial, district and sub-district levels, as
well as along Afghanistan’s borders, were in
need of construction or renovation.'*® Police
training programmes have also been affected by
the lack of equipment. The CTC and RTC train-
ing programmes, for example, could not offer
firearms training until March 2005 as no donor
had provided weapons and ammunition.*®

During the past few years, increasingly large
amounts of donor funding have gone into build-
ing and renovating police infrastructure and do-
nating equipment — including vehicles, weap-
ons, ammunition, communications equipment,
and uniforms. During 2005-07, the US alone con-
tributed approximately $1 billion for facilities

18 For a more detailed discussion of equipment procurement and management issues, especially in terms of US contributions, see Inspec-

tor Generals, “Interagency Assessment”, pp. 43-49.
19 Quoted in GAO, “Afghanistan Security”, p. 23.
120 GAQ, “Afghanistan Security”, p. 23.
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investment, and since 2002 other members of
the international community have contributed
$92.5 million for infrastructure and equip-
ment.** Nonetheless, by June 2006, most ANP
units still had less than 50 percent of their
authorised equipment. CSTC-A projected that
this would increase to 100 percent (except for
vehicles) by the end of 2007,'*? largely as a re-
sult of a massive US increase in the FY2007 and
FY2008 contributions to the police sector, in-
cluding $1 billion for construction and $700 mil-
lion for equipment (including 12,000 vehi-
cles).*?

In addition to providing equipment, CSTC-A is
developing an ANP logistics system to distribute
equipment based on the ANA system, with a
central office in Kabul that supports logistics
offices in the five regional commands. These, in
turn, will maintain one supply point in each
province, providing provincial, district and bor-
der police forces with equipment, maintenance
and communications support. Until this logisti-
cal system is operational, CSTC-A will continue
distributing equipment and supplies to the
headquarters of the provincial and border police
forces, who are then responsible for further dis-
tribution.™®

The biggest challenge to equipping the ANP is
the lack of systems for internal control and ac-
countability. Many of those interviewed for this
study cited numerous examples of the theft and
misuse of donated police equipment. One of the
most visible misuses of police equipment is the
common sight on weekends of large numbers of
the very distinctive German-donated police ve-
hicles transporting families to popular picnic
spots around Kabul.**®

121 cSTC-A, “Afghanistan Cross Walk”, pp. 13-14.

122 |nspector Generals, “Interagency Assessment”, p. 45.
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12 |nspector Generals, “Interagency Assessment”, p. 33.

Much more serious, however, is the widespread
theft of police equipment. One PRT official re-
ported that the problem of theft had been so
severe that the PRT adopted a policy of not giv-
ing anything that could be moved, focusing in-
stead almost exclusively on the construction of
buildings.'® One provincial Deputy Chief of Po-
lice reported that when the US offered to pro-
vide 900 weapons to the former provincial Chief
of Police, he distributed police uniforms to
farmers and shopkeepers from his tribe, who
then lined up at the police station to receive
the weapons. According to the Deputy, today
only 200 of the 900 weapons remain in police
custody.™®” Widespread corruption was also re-
ported in the awarding of suppliers’ contracts.
One Deputy Chief of Police complained that the
boots provided by a Chinese contractor lasted
only one month before falling apart.*?®

Given the extent of the problem, the strength-
ening of internal control and accountability
functions within the ANP and Mol has received
surprisingly little attention. According to the
Inspector Generals’ report, only one course in
professional standards or internal affairs was
offered in 2005 — from which only 28 ANP stu-
dents graduated. Most or all of these students
were given assignments other than internal af-
fairs, and no subsequent courses were ever re-
quested by the Mol.*?° In 2007, the US will
launch a new project to develop a Criminal In-
formation Unit within the Mol, aiming to address
issues relating to internal affairs, accountability
and corruption.

Another serious challenge will be locating suffi-
cient funds to operate and maintain all the
equipment and infrastructure that has been do-

Personal communication with Thomas Ruttig, former UN, EU and German Embassy official in Kabul, 14 May 2007.




nated. A complaint that was frequently heard
during field work for this study was that few
police departments had the operating budget to
cover fuel costs for the thousands of donated
vehicles.

Compounding this problem, 95 percent of
donated police equipment has been non-
standard.'*° For example, the Americans,
Germans, and Japanese all donated (and the
Russians sold) vehicles produced in their own
countries, which is now causing serious prob-
lems of spare parts and maintenance. In addi-
tion to non-standard equipment, some of the
donated equipment and supplies have been sub-
standard. Several interviewees complained
about the quality of donated equipment, includ-
ing reportedly unreliable Czech-made Kalash-
nikov assault rifles.

4.3 Restructuring and Reforming

By 2005 there was a growing realisation that
simply providing more training and equipment
to individuals who then returned to work in the
unreformed institutional environment of the
ANP and the Mol was having limited impact. At
the same time, the escalation of the Taliban-led
insurgency in southern Afghanistan led to a
greater recognition of the need for a more ef-
fective police force. These two factors have re-
sulted in more attention and resources being
given to institutional restructuring and reform
of the ANP since 2005 than in the previous three
years of police reform efforts.

The major police restructuring efforts are de-
scribed in the overview of the Afghan police
sector, provided in Section 2 of this paper.
These include:

e Establishing five police Regional Commands
modelled after the ANA regional structure;

1% |nspector Generals, “Interagency Assessment”, p. 44.
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e Revising the Chain of Command to include
Regional Commands, and to minimise the
role of provincial governors;

e “Rebalancing” the police force to redeploy
additional police to southern Afghanistan to
assist in counter-insurgency operations;

e Eliminating some police forces (the Afghan
Highway Police and Standby Police) and cre-
ating new ones (Afghan National Auxiliary
Police and Afghan National Civil Order Po-
lice); and

e Reforming the tashkil and increasing the size
of the police force from the Afghanistan
Compact approved size of 62,000 to 82,000.

The failure to adopt a comprehensive approach
to institutional reform of the Mol has been one
of the major shortcomings of police reform ef-
forts in Afghanistan since 2002. Although Ger-
many and the US have both supported some Mol
reform activities, mostly in the form of mentors
for senior Mol officials, these were relatively ad
hoc and piecemeal rather than comprehensive
in scope. In 2006, the US greatly expanded its
Mol reform activities through its Police Reform
Directorate. Central to this effort is the devel-
opment of a Leader Developing Training Pro-
gramme within Mol, which uses a systems ap-
proach to improve practices in 15 critical areas
through training of ANP officials.** While it is
too early to judge the impact of this initiative,
several interviewees expressed concern that it
was still too narrowly focused on the police
component of the Mol, failing to address the
need for comprehensive Mol reform.

While the last section of this paper returns to
the topic of comprehensive Mol reform, the fol-
lowing section will briefly describe the two im-
portant institutional reform initiatives — payroll

181 The 15 “critical systems” identified by CSTC-A that require strengthening are: Strategic Planning; Operational Planning; Operations and
Force Readiness; Internal Affairs; Intelligence; Logistics Management; Facilities and Installation Management; Acquisition and Procure-
ment; Ministerial Administration; Personnel Management; Legal Affairs; Finance and Budget; Force Management; Training and Educa-
tion; Public Affairs, Information and Communication. CSTC-A, “Afghanistan Cross Walk”, p. 7.
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reform and pay and rank reform — where signifi-
cant progress has been made in the past few
years.

Payroll Reform

Since the onset of police reform in 2002, much
progress has been made in reforming the notori-
ously corrupt and unreliable police payroll sys-
tems. The resumption in 2002 of police salary
payments through a payroll system that had all
but collapsed during the war ended up fuelling
rampant corruption. Some of the specific prob-
lems with the payroll system were:

o Weak and often non-existent banking infra-
structure;

e Late payment of salaries, often delayed by
6-9 months;

e Little or no correlation between numbers of
approved posts (tashkil) and the amount of
funds allocated (takhsis) to pay the salaries;

e Large numbers of “ghost police” who existed
only on paper, and whose salaries were
pocketed by police or militia commanders;
and

e “Skimming” of salaries by those responsible
for money transfers, and by police com-
manders taking a percentage of the salaries
of those under their command.

A CSTC-A finance team in the Mol has been
leading efforts to reform the payroll system.
They have introduced a three-phased process to

increase the reliability of payroll payments:**

e Phase 1: Individual Salary Payments (ISP).
MoF staff travel to provinces to verify pay-
roll lists and pay policemen.

182 CSTC-A, “Afghanistan Cross Walk™, p. 6.
138 AREU interview, Kunduz, 27 November 2006.

e Phase 2: Pay By List. MoF sends payroll to
provincial branches of Da Afghanistan Bank,
and branch tellers pay policemen after
checking their ID.

e Phase 3: Pay to Individual Bank Accounts.
Electronic Funds Transfer (EFT) to individual
bank accounts of policemen.

By the end of 2006 all but three provinces
(Daikundi, Nimroz and Nuristan) were expected
to be benefiting from the Individual Salary Pay-
ment or Pay By List systems. In October 2006,
the EFT system was piloted in Kabul and more
than 14,000 bank accounts set up for police offi-
cers. If the EFT pilot proves effective, the end
goal is to eventually use EFT to pay the salaries
of all police officers into private bank accounts.
The extremely undeveloped formal banking sys-
tem in Afghanistan, however, means that this
goal is unlikely to be achieved anytime soon.

In interviews conducted with ANP officers for
this study, several commented on the improve-
ments made in the timeliness of salary pay-
ments, and that the efforts put into ensuring
that police officers were directly paid their
salaries had reduced the amount of corruption
and misappropriation of police salaries. Accord-
ing to one police officer in Kunduz:

We receive our salary from the bank. We
have an ID that we show, and then they give
us our salary. This is a very good system.
The international community and Afghan
government should reward those people
who prepared the policy for the banking sys-
tem. Before lots of Chiefs of Police or heads
of departments took their staff’s salaries.
They also lied in their tashkils and claimed
that they had 60 police when they only had
40.'%

While ghost police undoubtedly still exist, the
individual salary payment system gives a more
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accurate picture of actual police numbers. For  Table 5: Before and After Pay and Rank Reform
example, one former senior Mol official re-

ported: “When | arrived at the Mol we were Rank reform
paying 73,000 police. Once we started making _
individual Salary payments thls dropped to Before reform Police ranks After reform
around 52,000, suggesting that there were at 340+ Generals 117
least 21,000 ghost police”.***
2,450 Colonels 301
Pay and Rank Reform 1,824 Lt. Colonels 467
_Or_lg o_f the_ most important institutional reform 2,067 Majors 580
initiatives in the police sector to date has been )
pay and rank reform. Most of the planning for 3,762 Captains 1,057
mentation carried out between late 2005 and
mid-2007. The major objectives of pay and rank 1,834 2" Lieutenants | 2,756
.135
reform are as follows: 1,043 31 Lieutenants | 0
e Restructure the top-heavy ANP by reducing 4,800 Sergeants 9,324
senior positions; 36,600 Patrolman 45,880
e Institute a rigorous process for testing and 56,425 Total 62,000
selecting officers based on merit rather than
personal and factional connections and brib- Pay reform
ery; and
Before reform | Police ranks After reform
. Increa_se pay to facilitate re_zcrwtment and $107 Lt. General $750
retention and reduce corruption.
$103 Maj. General $650
Table 5 shows the number of police if each rank 595 Bria. G | $550
and their salaries before and after pay and rank rg. benera
reform (based on the Afghanistan Compact ap- $92 Colonel $400
proved force size of 62,000). The rank reform
led to a 76 percent reduction (10,443 to 2,522) $88 Lt. Colonel $350
in the_ number of police officers in the ranks of $83 Major $300
captains through generals, and nearly a 30 per- )
cent increase (45,982 to 59,478) in the number $78 Captain $250
of patrolmen, sergeants _and Iie_utenants_. The $69 1%t Lieutenant | $200
pay reform sought to bring police salaries in
line with the previously increased ANA salaries, $66 2" Lieutenant | $180
gnd to decompress the salary sc_ales by increas- 62 sergeant $115/140/160
ing the ratio of lowest to highest monthly
salaries from about 1:1.5 ($70:$107) to 1:10 $70 Patrolman $70/80

($70:$750)."° A subsequent unilateral increase  Source: CSTC-A, January 2007

% AREU interview, Kabul, 16 November 2006.
1% |nspector Generals, “Interagency Assessment”, p. 27.

1% John Schultz, Office of Security Cooperation-Afghanistan, “ANP Pay and Rank Reform”, PowerPoint presentation for LOTFA Steering
Committee, 25 January 2006, p. 4.
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of ANA salaries in the fall of 2006 again created
salary disparities between the ANA and ANP.
The pressure to increase ANP salaries to match
ANA salaries resulted in a decision at the April
2007 JCMB meeting “to provide funding for
[ANP] salary levels broadly equivalent to the
ANA”.2" For the lowest ranking patrolmen this
will translate into an increase from approxi-
mately $70 to $100 per month. These salary
increases, together with force size increases,
raise significant questions regarding the fiscal
sustainability of the pay reform initiative
(discussed in detail later in this paper).

The most important reform component of pay
and rank reform was instituting a merit-based
process for selecting officers for the greatly re-
duced number of officer positions. To oversee
the selection process a Rank Reform Commission
was established, consisting of senior Mol offi-
cials headed by a police general and advised by
CSTC-A and the GPPO. The Commission devel-
oped a selection process with five steps: 1) a
written application, 2) a written test, 3) review
of the application file, 4) human rights vetting
conducted by UNAMA and the US Department of
State, and 5) an interview before a selection
board with Afghan and international members.
The results of the individual interviews were
used to rank candidates numerically. If officers
were not selected at their current rank they
were given the option of competing for a posi-
tion at the next lower rank, with the incentive
of considerably higher salaries than they were
receiving previously at a higher rank. This proc-
ess continued until they were selected, decided
to retire, or reached an age limitation (General,
65 years; Colonel, 55; Lt. Col, 52; Major, 50).
Officers who were not selected were offered a
severance package of one year’s pay based on
the higher salary scales.™®

While most internationals interviewed for this
study were very enthusiastic about the pay and
rank reforms, many of the senior Afghan offi-

cials expressed concern that the downsizing of
higher ranks was having the perverse effect of
pushing some of the most qualified and experi-
enced officers out of the police force. According
to one Afghan interviewee:

Pay and rank reform is contributing to de-
professionalising the police by reforming
professionals out of the system. The pay
and rank reform process should have accom-
modated the police academy graduates into
the police force. . . . In order to reduce
numbers of generals we should put a freeze
on promotions, and also let some work in
lower positions but without a demotion. But
we should not demote the professionals.
The result is that we are losing some of the
best people through “reform”. The end re-
sult of the reform effort is that we are tak-
ing away rather than building capacity in
the police.™®®

Box 4 outlines the five phases of rank reform.
The first phase was implemented successfully,
with 31 of the most senior police generals se-
lected from 317 applicants. The second phase
involved selecting 86 major generals and briga-
dier generals, including for the 34 critically im-
portant provincial Chief of Police positions. This
phase ran into serious trouble when, after con-
siderable effort had gone into getting agree-
ment on the testing and selection process to
remove unqualified police officers, President
Karzai disregarded the recommendations of the
Selection Committee, which were strongly sup-
ported by the main international actors involved
in police reform efforts. Instead, Karzai issued a
decree in June 2006 appointing 86 Generals,
including 14 Chiefs of Police who had failed the
exam. According to Human Rights Watch, these
appointments included four individuals barred
from contesting the parliamentary elections for
having links to illegal armed groups; others who
were known human rights abusers, warlords and
drug-traffickers; and several who were impli-

137 personal communication with international official in Kabul, 1 May 2007.

138 |nspector Generals, “Interagency Assessment”, p. 69.
139 AREU interview, Kabul, 16 November 2006.




Box 4: The Five Phases of Rank Reform**°

Cops or Robbers? The Struggle to Reform the Afghan National Police

Phase 1. Selection of 31 generals for most senior ANP positions — completed.

Phase 2. Selection of remaining generals (majors and brigadier generals), including provincial

Chiefs of Police — completed.

Phase 3. Selection of field grade officers (235 Colonels, 301 Lt. Colonels and 474 Majors), priori-

tised into “Tier 1” and “Tier 2”:

Tier 1. Priority given to appointing 112 Colonels, 235 Lt. Colonels and 235 Majors to fill
key field grade officer positions, including all district Chiefs of Police — completed.

Tier 2. All remaining positions not part of Tier 1, and any new positions resulting from
2007 tashkil revision — to be completed by March 2007.

Phase 4. Selection of company grade officers (Captains, 1% and 2" Lieutenant positions) — to be

completed by May 2007.

Tier 1. Positions in six high-priority provinces in southern Afghanistan.

Tier 2. All other positions.

Phase 5. Selection of all enlisted Sergeant and Patrolman positions — began in May 2007.

cated in murder, torture, intimidation, bribery,
government corruption and interfering in police
investigations. Human Rights Watch issued a
press release criticising Karzai’s appointments,
in which its Asia Director was quoted as saying
that “These candidates should be investigated
for their human rights abuses and other crimes,

not appointed as Chiefs of Police”.'*

By undermining police reform efforts, President
Karzai not only further damaged his reputation
in the eyes of the international community, he
also sent a demoralising anti-reform message to
government officials and the Afghan public. Ac-
cording to one frustrated senior police official:

A terrible example of our current leadership
was the effort to reform the level of police

generals, when 14 police chiefs who failed
the exams were rewarded with top posi-
tions. The entire nation has seen this. Kar-
zai makes decisions based on three grey
beards telling him to hire someone. He does
not think about the consequences of not hir-
ing professionals. Why was an illiterate per-
son who failed the exam appointed for a
position responsible for the security of 3-4
million people in Kabul?'*?

After an unusually strong reaction to his police
appointments from the major international ac-
tors involved in the police sector, President Kar-
zai agreed to put the 14 appointees on proba-
tion for four months, and to appoint a Probation
Board to decide on each case individually. The
Probation Board consisted of six senior Police

10 Ministry of Interior, “Progress Report on Ministry of Interior (Mol) Reforms”, 4" JCMB meeting, Berlin, 30-31 January 2007, p. 29.
1 Human Rights Watch press release, “Afghanistan: Reject Known Abusers as Police Chiefs: Time for President Karzai to Show He is a

Genuine Reformer”, New York, 4 May 2006.
142 AREU interview, 15 November 2006.
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Generals, with Germany, the US, UNAMA and
the EU attending meetings as non-voting observ-
ers. In the first round of Probation Board meet-
ings in August 2006, the removal of three of the
14 appointees was recommended. One of these
three was removed from his provincial Chief of
Police position and appointed Mayor of the city
of Talugan, but the other two remained in post.
At the second Probation Board meeting in Sep-
tember 2006, the board recommended that
three more be removed. Once again, the recom-
mendations were ignored. In late November, the
Probation Board unanimously recommended that
11 of the 14 be dismissed, and the US, Ger-
many, UNAMA and EU made a formal statement
supporting their removal. It was not until mid-
January 2007, however, that the Mol proceeded
to remove the 11 appointees as recommended
by the Probation Board.

Although President Karzai’s intervention de-
layed the appointment of qualified Police Major
Generals and Brigadier Generals by six months,
strong and united pressure from the interna-
tional community ultimately led to a largely sat-
isfactory result. However, a major concern of
donors and Mol officials committed to police
reform is that no safeguards exist against similar
circumventions of merit-based appointments

and promotion processes in the future.** In Sep-
tember 2006, President Karzai signed a decree
establishing a Special Consultative Board for
Senior Level Appointments to fulfil the Afghani-
stan Compact benchmark requiring the estab-
lishment of “a clear and transparent national
appointments mechanism . . . for all senior
level appointments”. The responsibilities of this
Board include reviewing all provincial police ap-
pointments. Since its establishment, however,
the government has made noticeably little ef-
fort to make this important body operational.

In Afghanistan’s environment of extremely weak
institutions, the positive or negative influence
of key individuals within those institutions is
often much greater than it would be in more
institutionalised environments. Considering the
government’s poor track record in making effec-
tive senior level appointments, and given Presi-
dent Karzai’s preference for keeping potential
trouble-makers inside his government,*** the
international community will need to continue
to pressure the government on the critically im-
portant issues of merit-based appointments and
the activation of the Appointments Board.

3 In principle, once the pay and rank reform process is completed, all future commissioned ANP officers should be graduates from the
Kabul Police Academy. Inspector Generals, “Interagency Assessment”, p. 70.

14 For example, many of the most controversial provincial police chiefs removed by the Probation Board were given other influential posi-
tions such as Mayor of Talugan, Deputy Governor of Parwan, Deputy Minister of Tribal Affairs, Advisor Minister to the President.
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5. Key Issues and Recommendations

Since 2005 there has been a growing recognition
within the international community of the im-
portance of an effective police force in Afghani-
stan. This somewhat belated realisation has led
to a dramatic increase in financial and human
resources directed toward police reform efforts,
resulting in a major expansion of police reform
programmes. If these increased resources are
not to be wasted, and if the daunting challenge
of reforming the ANP is to succeed in Afghani-
stan, the major actors — especially the Afghan
government, the US, and the EUPOL mission —
will need to do the following:

1 Develop a shared vision of the role of the
ANP and a shared strategy on how to achieve
that vision.

2 Develop and implement a comprehensive
and integrated rule of law strategy that rec-
ognises that reform of the police sector will
not succeed without reform of the judicial
sector.

3 Prioritise and make donor assistance more
conditional on comprehensive Mol reform,
without which ANP reform efforts will fail.

4 Prioritise quality of police over quantity and
avoid “quick fix solutions to increase the
size of the ANP.

5 Prioritise fiscal sustainability of the security
sector.

5.1 A Shared Vision and Strategy

The most fundamental issue that must be re-
solved for police reform efforts to succeed in
Afghanistan is the need for a shared vision of
the role of the ANP and a shared strategy on
how to achieve that vision. In particular, there
is a need to reconcile the “German vision” of
the police as a civilian law and order force, and

145 GAO, “Afghanistan Security”, p. 19.
146 «Report of Dubai II”, n.d., p. 1.

the “US vision” of the police as a security force
with a major counter-insurgency role. The role
envisioned for the ANP has major implications
for how police should be recruited, trained,
equipped and deployed, as well as for the com-
position and size of the police force. The lack of
a common vision and strategy, five years after
police reform began, is seriously undermining
reform efforts and complicating the task of co-
ordination among actors in the sector.

There are several documents and reform proc-
esses that contain components of a police strat-
egy, such as the Police Law, the pay and rank
reform process, the tashkil reform, and the Na-
tional Internal Security Strategy (NISS). Even
collectively, however, these do not amount to a
comprehensive police sector strategy. A June
2005 US Government Accountability Office
(GAO) review of US support to the Afghan army
and police noted that: “neither [the US Depart-
ment of] State nor Germany has an overall plan
delineating what is needed to complete the re-
building of the police sector”.* More recently,
police trainers at the second Dubai conference
in October 2006 highlighted the problem of the
current fragmented approach to police reform
and the need for a single police strategy:

So far the single nations and organisations
involved in various kinds of law and enforce-
ment reconstruction are mainly following
their own national guidelines. With this un-
derstanding, the resources of manpower and
money are partially wasted because of so
many overlapping activities and partly be-
cause of unsynchronised operational infra-
structures. All efforts need to be gathered
and concentrated into one single strategy in
order to achieve the goal of an independent
Afghan National Police force.**

Not everyone believes that the lack of an over-
all police strategy is a problem. Several policy
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makers interviewed for this study were sceptical
about the value of a strategy, and expressed
concern that time would be wasted *“tying our-
selves in knots worrying about a strategy. . . .
We have to have a civilian police force. We do
not need a big strategy for this”.**’ This scepti-
cism is perhaps understandable considering the
amount of time often spent developing grand
strategies published in attractive documents,
which all too often end up gathering dust on a
shelf. A shared police strategy is critically im-
portant, however, to ensure that the major po-
lice sector actors are not implementing contra-
dictory or competing strategies, but are instead
working together to achieve a common objec-
tive.

More important than the strategy document it-
self would be the process that reconciles com-
peting visions and leads to the development of a
shared vision among the major actors working to
reform the Afghan police. Should the overall ob-
jective of police reform efforts be the creation
of a civilian police force focusing on community
policing to promote the rule of law, as advo-
cated by Germany? Or should a major objective
be to establish a paramilitary force to assist in
counter-insurgency operations, as advocated by
the US? Should the role of the ANP incorporate
both civilian policing and counter-insurgency
functions? The differing German and US visions
for the police force, combined with the govern-
ment’s lack of vision, are seriously undermining
efforts to reform the Afghan police.

The German Vision

Germany has been leading the police reform
sector since 2002, guided by a vision of the ANP
as a civilian law and order force — not a security
force. German officials in Kabul are concerned
that the roles of the ANA and the ANP are being
blurred, citing for example the use by US offi-
cials of the term Afghan National Security
Forces (ANSF), “which blurs the difference be-

147 AREU Interview, Kabul, 29 November 2006.

148 AREU interview, Kabul, 30 November 2006.
149

tween the police and the army, while we talk
about ANA and ANP”.'*® The German concern
was articulated in a document issued by the
German Embassy in Kabul in November 2006:

Germany acknowledges the need for addi-
tional police (Afghan National Auxiliary Po-
lice, ANAP) on a temporary basis assigned to
the most vulnerable provinces. . . . Never-
theless, we are firm that in the medium and
long term the dividing line between the
military tasks of the ANA and the civilian
task of the ANP (including the ANAP) must
not be blurred. The police has to continue
to exercise policing functions and should not
be altered into a paramilitary force.**

The view that the ANP should be a civilian law
and order force, not a security force, will likely
gain strength as the European role and re-
sources in the police sector grow considerably
following the establishment of the EUPOL mis-
sion in the summer of 2007.

The US Vision

The US military, which is now the major donor
and implementer of police reform projects, is
guided by a vision of the ANP as an important
security force with a major counter-insurgency
role. This view is reflected in a memo from the
US Assistant Secretary of Defense for Interna-
tional Security Affairs, responding to the 2006
assessment of the US police training programme
by the Inspector General Offices of the US De-
partments of State and Defense:

Recommend that the report recognise the
diversity of missions assigned to the Afghan
National Police (ANP). The ANP’s first mis-
sion was to conduct democratic and commu-
nity policing at an international standard.
Currently, the ANP is viewed as a key player
in the overall counter-insurgency mission.
The ANP’s role today is different/expanded

“Police Reform — The German Contribution”, German Embassy, Kabul, November 2006.




Figure 5: ANP Killed and Wounded in Action
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and may require different training, exper-
tise, and equipment.™®

The Inspector Generals’ assessment report also
noted the addition of a counter-insurgency role
for the ANP:

The police programme initiatives that re-
quired policy guidance from the Ambassador
have included the pay and rank reform ini-
tiative, the addition of a counter-insurgency
role for the ANP, and the necessary para-
military training and weapons procurement
for the counter-insurgency mission.***

The US is not alone in supporting the develop-
ment of paramilitary capabilities within the
ANP. Not surprisingly, strong additional support
comes from some of the other ISAF troop-
contributing nations operating in southern Af-
ghanistan, where the need for additional secu-
rity forces to support counter-insurgency opera-

130 |nspector Generals, “Interagency Assessment”, p. 93.
%1 |nspector Generals, “Interagency Assessment”, p. 41.
152 AREU interview, Kabul, 29 November 2006.

tions is most acute. Representatives from some
of these countries have made pointed remarks
that if other NATO members were more willing
to deploy troops to the south, there would be
less of a need for counter-insurgency operations
to rely on the ANP.

Some interviewees also argued that, because
ANP suffers more casualties from Taliban at-
tacks than the ANA, Coalition and NATO forces
combined, there is a moral obligation to provide
the police more paramilitary training so that
they can better defend themselves.’ As high-
lighted by Figure 5, the past five years have
seen a sharp increase in ANP personnel killed or
wounded in action, especially since the Taliban
resurgence in 2005. According to a Canadian po-
lice trainer in Kandahar, “Civilian policing as
you and | know it does not exist in Afghanistan.
It is a very dangerous occupation. Here, many
times these officers are put on the front line.
They are a paramilitary force”.*® This raises the
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Box 5: Are the Police Becoming “Cannon Fodder™?

The number of police killed in action (KIA) has increased from 9 to 627 during a four-year period.
In early June 2007, an Mol spokesman announced that more than 200 police officers had been
killed since late March.™* At this rate, the number of police KIA will exceed 1,000 in 1386 (2007-
08). A large majority of the police casualties occurred in only a few provinces affected by the
insurgency, which makes these casualty rates even more alarming. In 52 days during the winter
of 2006-07, 41 ANP personnel were killed in Kandahar province alone.**®

The large number of police being killed in insurgency-related violence is raising concerns that
the police are becoming “cannon fodder” in the fight against the Taliban. One Canadian police
officer running a police training programme in Kandahar noted:

With just 10 days of training and equipped with a minimum of firepower, [the police] are
used as a military force, a sort of “canary in the coal mine” or tripwire to flush out the Tali-
ban.'*®

Another interviewee who believed that the poorly trained and equipped police are used as
“cannon fodder”, added that the push to increase their numbers was in part driven by the fact
that the ANP are much cheaper than ANA — “for the price of one ANA you can have 4-5 ANP”.*’

The police are paying a very heavy price for performing tasks for which ANA soldiers are much
better prepared and equipped. According to one estimate, 24 ANP officers are now being killed
for every ANA soldier killed in the fight against the Taliban.*® Several interviewees asked why a
higher percentage of the ANA were not being deployed to the south, and speculated that it was
because of “political hesitation to test it too publicly”’, an unwillingness “to damage the ANA’s

reputation,” and “for fear that the ANA desertion rate will rise again”.*®

The sharp increase in police casualties necessitates an urgent review of the role of police in in-
surgency-affected areas. The needs for police equipment, infrastructure and training must be
evaluated, and the current practice of using poorly trained and equipped police (especially the
ANAP) as a counter-insurgency force must be fundamentally reconsidered. Whenever possible,
better trained and equipped ANA soldiers should be redeployed from relatively peaceful areas to
insurgency-affected areas to reduce the need to use the ANP and ANAP as counter-insurgency
forces.
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guestion of whether the police are becoming
“cannon fodder”?®® in the fight against the
Taliban, and whether their role in counter-
insurgency operations needs to be fundamen-
tally reconsidered (see Box 5).

It is important to note that the US decision to
give the police a strong counter-insurgency role
was strongly opposed by some US government
agencies. One analysis of the US role in police
reform in Afghanistan highlighted the strong
differences of opinion among US government
agencies over the role and function of the ANP:

The stage was thus set for what one U.S.
official would describe as “the most frus-
trating, bureaucratic, counterproductive
interagency battle I've ever known”. The
argument, which persists to this day, boils
down to a nasty collision of ideologies and
institutional cultures. INL, in brief, insists
that police assistance must remain civilian-
led and that the Pentagon’s [US Department
of Defense] involvement threatens to
“militarize” the programme; rather than
building an Afghan police force focused on
rule of law and human rights, it warns, the
U.S. military will turn Afghan cops into aux-
iliaries for counter-insurgency. . . . The
military — along with much of the Afghan
national security leadership — responds by
pointing out that, like it or not, Afghanistan
is a country at war. . . . Regardless of
whether officials in Kabul or Washington
wish to think of the ANP as combatants, the
enemy is treating them as such.'®*

The Government’s Lack of Vision

As is too often the case in Afghanistan, the Af-
ghan government’s vision of the role of the ANP
is unclear. According to the Mol’s National Inter-
nal Security Strategy (NISS), reportedly written
by US advisors, “The main thrust of the National
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Internal Security Forces will be on counter-
insurgency operations for the next few
years”.'®? Regardless of the officially stated role
of the police, however, the resistance from
within the Mol — both to police reform and
broader Mol reform — suggests that the unar-
ticulated strategy of many officials is to main-
tain the status quo. Many senior government of-
ficials and political leaders benefit from keeping
the ANP loyal to factional leaders rather than to
the central government. Maintaining the status
qguo is particularly important for those seeking
to ensure that the ANP continues to protect and
promote Afghanistan’s increasingly criminalised
narcotics-based economy.

Recommendation: Develop a Shared
Vision and Strategy for the ANP

Box 6 makes the case for a minimal role for the
Afghan police, based on a pessimistic assess-
ment of the chances of reform efforts succeed-
ing. A more optimistic assessment would be
that, given the amount of human and financial
resources now being directed towards reforming
the police, combined with a more comprehen-
sive coordination structure provided by the
newly established International Police Coordina-
tion Board (IPCB), a more wide-ranging role for
the police could be envisioned and achieved.
For this to happen, however, the major actors
would need, as a start, to be committed for the
long-term, and agree on a shared vision and
strategy. This would help ensure that there are
no major gaps, that reform efforts are properly
prioritised and sequenced, and that they are all
based on achieving the same goals and objec-
tives. Such a strategy would enable coordination
efforts to move beyond information sharing
about the strategies and activities of the differ-
ent police programmes, to more strategic coor-
dination on the substantive issues of implement-
ing a common strategy. A single comprehensive
strategy at the outset of reform efforts could

%0 «Cannon fodder” is an informal term for military personnel who are regarded or treated as expendable in the face of enemy fire. The
term is generally used in situations where soldiers are forced to fight against hopeless odds. See http://en.wikipedia.org/wiki/

Cannon_fodder.

81 yance Serchuk, “Cop Out: Why Afghanistan Has No Police”, The Weekly Standard, 17 July 2006.
%2 Ministry of Interior, “National Internal Security Strategy”, September 2006, p. 23.
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have prevented some of the problems with po-
lice reform efforts to date, such as the initial
focus on advanced police training but not basic
training, or on rapidly training large numbers of
police but not on reforming the institutional en-
vironment in which they operated, or of donat-
ing vast quantities of police equipment prior to
developing internal controls or accountability
systems to control their use.

At present, the US is focusing on the important
immediate objective of defeating the Taliban
insurgency in southern Afghanistan, and is pri-
oritising creating a police force to help achieve

that objective. Germany is working primarily in
areas of northern Afghanistan relatively unaf-
fected by the insurgency, and is prioritising Af-
ghanistan’s longer-term need for a civilian po-
lice force. These two visions need to be recon-
ciled, and consensus reached on a shared vision
that addresses the short and long-term policing
needs of all of Afghanistan.

This may require in the short-term moving away
from a “one size fits all” approach, and recog-
nising that the current security and policing
needs of Afghanistan require a broad vision that
provides scope for police with somewhat differ-

Box 6: The Case for a Minimal Role for the Police

The historical role of police in Afghanistan, especially in rural areas, has been very limited. Their
main task was protecting what could be termed the “government’s space”, and consisted pri-
marily of guarding government buildings and officials at the district and provincial levels, and
manning check posts on the main roads and border crossings. Elsewhere, in the “people’s
space”, the police had a limited formal role and from the perspective of many Afghans, were
best avoided.'®® Some civil and criminal cases, such as land disputes or murder cases, were re-
ferred from the “people’s space” to the “government’s space”, which created a role for the po-
lice and the courts. Most civil disputes and criminal matters, however, were not referred to the
police or courts — which were perceived to be corrupt, costly and slow to take decisions — but

were resolved using customary law and institutions.
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Today, the perception that the police are best avoided because they are corrupt and a source of
insecurity is probably stronger than ever before. Considering the current political realities in Af-
ghanistan, the weak track record of the international community in state-building and institu-
tional reform, and the Karzai administration’s lack of appetite for reform, a strong case could be
made for giving the ANP as minimal a role as possible. It requires considerable optimism to as-
sume that police reform efforts will succeed in transforming the deeply corrupt, predatory and
factionalised ANP, which is an increasingly powerful player in the lucrative drug trafficking
trade, into a force that respects human rights and promotes the rule of law. Furthermore, in
light of the international community’s failure to strengthen Afghanistan’s judicial sector, it is
unlikely that in the foreseeable future the judicial system will be able to effectively assist the

ANP in promoting the rule of law.

Despite the best intentions and efforts of police reformers, there is a strong possibility that the
ANP will continue to be a major source of insecurity rather than security. A case could therefore
be made that a smaller force with limited responsibilities would be more appropriate than a
large police force with wide-ranging responsibilities.

183 AREU interview, Kabul, 1 December 2006.

184 For a more in-depth look at the relationship between customary law and formal judicial institutions in Afghanistan, see Thomas
Barfield, “Afghanistan Customary Law and its Relationship to Formal Judicial Institutions”, Washington, D.C., United States Institute

for Peace, 2003.




ing roles in different areas. For example, police
in the south and east who are being targeted
and treated as combatants by the insurgents
will require more paramilitary training than po-
lice in most other areas of the country. The
need for flexible approaches in the short-term,
however, should not result in the medium to
longer-term vision of a civilian police force be-
ing lost. There is a big danger that the enor-
mous human and financial resources that the US
is contributing to the police sector will result in
the US vision, heavily influenced by immediate
counter-insurgency needs, overwhelming the
longer-term vision. This danger is illustrated by
the US making a relatively unilateral decision to
increase the size of the ANP from 62,000 to
82,000 based on its own assessment of the need
for more security forces to help in counter-
insurgency operations.

Afghanistan has already experienced losing its
fledgling civilian police force as it became in-
creasingly militarised and converted into a para-
military force to fight an insurgency in the

Figure 6: Security Sector Expenditures
1382-83 (2003-05)

Justice 3% DDR 3%

Mine Action 6% \‘ ANA 60%

Source: MoF budget documents and fiscal reports, staff
estimates'®®

ANP 28%
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1980s. As the current Taliban-led insurgency
shows no sign of abating, serious consideration
should be given to developing an alternative pa-
ramilitary force to assist in counter-insurgency
operations so that to as great an extent as pos-
sible the police can focus on civilian policing du-
ties. Several interviewees recommended the es-
tablishment of a well-trained and equipped gen-
darmerie or military police, ideally linked to the
ANA rather than the ANP. This would help mini-
mise the need to militarise the police, and
would help protect the longer-term objective of
developing an effective civilian police force that
in partnership with a reformed judicial sector
can help promote the rule of law.

5.2 Police Reform Dependent on
Judicial Reform

A potentially crippling flaw with the vision to
develop a civilian police force in Afghanistan is
the enormous failure of the Afghan government
and the international community, led by Italy,
to develop and implement an effective strategy
for reforming and strengthening the judicial sys-
tem. A civilian police force, no matter how well
trained and equipped, will have little ability to
uphold and promote the rule of law in the ab-
sence of a functioning judicial sector. Even if
police successfully detect a crime and detain a
suspect, for example, the judiciary currently
has little capacity to investigate, defend or
prosecute, and imprison those who are con-
victed.

Remarkably little effort has gone into prioritis-
ing justice sector reform, despite its critical im-
portance for security, the rule of law, economic
growth, and government legitimacy. Figure 6 il-
lustrates that in FY1382-83 (2003-04 and 2004-5)
only three percent of security sector expendi-
tures (excluding the counter-narcotics sector)
were spent on the justice sector, in contrast to
28 percent spent on the ANP and 60 percent on
the ANA. While comparable figures for the past
two years are not readily available, the justice

185 The figure is reproduced from World Bank, “Volume V: Improving Public Financial Management in the Security Sector”, in Afghanistan:
Managing Public Finances for Development, Poverty Reduction and Economic Management Sector Unit, South Asia Region, Washington,

D.C., The World Bank, 22 December 2005, p. 50.
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sector percentage is likely to have been similar
or smaller, given the large increase in police
sector expenditures.

The Relationship between Police
and Prosecutors

The failure to address the interdependence of
the police and justice sectors has created seri-
ous problems. This is illustrated by the confu-
sion and tensions generated by recent laws
changing the responsibility for criminal investi-
gations. Historically, the police in Afghanistan
have been responsible for both discovery and in-
vestigation of crimes, but Article 134 of the
2004 Constitution gives primary authority for
criminal investigation to the Attorney General’s
Office, despite its lack of investigative capacity.
Italy is widely perceived to have influenced the
establishment of this system, which is in line
with the Italian system of a strong prosecutor
but a radical departure from the practice in Af-
ghanistan.*®®

The absence of a comprehensive rule of law
strategy has created a situation where experts
from different countries can develop laws and
programmes based on their own ideas and
experiences, and not necessarily based on the
realities and needs of Afghanistan. This ad hoc
approach to reforming the justice sector has
contributed to contradictions among some of
the new laws, generating considerable confu-
sion. This is particularly true of the 1384 (2005)
Police Law and the 1383 (2004) Interim Criminal
Procedure Code (ICPC), which contradict each
other in many areas and contain provisions that
are unrealistic in the Afghan context. For exam-
ple, the 1978 Law on Investigation and Discov-

ery gave the police ten days to investigate fol-
lowing the discovery of a crime, which the 2004
ICPC reduced to only 24 hours. The 2005 Police
Law then increased the allowable time for in-
vestigation to 72 hours.*®” Considering the reali-
ties of present-day Afghanistan — with its re-
mote and inaccessible areas, limited communi-
cations facilities, and limited human and techni-
cal capacity to investigate crimes — many of
those interviewed for this study said that even
72 hours was a grossly inadequate police investi-
gation period. According to one former senior
government official, the changes to the laws re-
lating to criminal investigation have had the fol-
lowing effect:

Now the police do not have the time or au-
thority to do a good job investigating, then
they send the file to the prosecutor who
does not have the capacity to do a thorough
investigation, who then sends the file to the
judge. The judge, however, cannot reach a
decision due to the weak investigation.'®®

Recommendation: Replace Separate
SSR Pillars with a Comprehensive and
Integrated Rule of Law Strategy

The failure to adopt an integrated approach to
police and justice sector reform relates to a lar-
ger problem — the resilience of the failed policy
of maintaining separate security sector reform
pillars headed by “lead donors” or “key part-
ners”. This separation made success within each
pillar hostage to the enormous differences in
planning, funding and implementation capaci-
ties of each key partner. The separate pillars
also created barriers to developing a compre-
hensive and integrated rule of law strategy that

186 The Italian role in developing the Interim Criminal Procedure Code (ICPC), which strengthened the role of the AGO in criminal investi-
gations at the expense of the police, prompted the Director General of the Mol’s Criminal Investigation Department to make the fol-
lowing pointed comment at a seminar: “We are grateful for the good will of friendly country, Italy. Our Italian cooperators have clearly
worked in the expectation that this law (ICPC) will improve things. . . . The ICPC ideally matches Italian conditions. . . . But conditions
in our country differ markedly from lItaly”. General Yarmand, “Co-operation Between RoL Organs”, PowerPoint presentation at
“German-Italian Seminar on best practice cooperation between the Afghan National Police and the saranwal”, Kabul, 12-13 August

2006.
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Michael E. Hartman, Advisor to the Attorney General of Afghanistan, “Prosecutor-Police Coordination: The Legal Framework”, Power-

Point presentation at “German-Italian Seminar on best practice cooperation between the Afghan National Police and the saranwal”,

Kabul, 12-13 August 2006.
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would provide a coherent overall framework
within which the individual sectoral strategies
could be developed and implemented.

The failure of the SSR policy was in part due to
confusion over what was meant by the term
“lead donor”. For example, because Germany
was the lead donor for the police sector, other
major donors did not initially get very involved
in supporting the sector. Germany, however,
lacked the resources to comprehensively reform
the entire police sector, so it initially focused
on developing a strategy primarily for its own
programmes. The US subsequently got involved
with the resources for a much more comprehen-
sive approach to police reform, but its longer-
term strategy was trumped by immediate needs
— first to rapidly train police for the presiden-
tial election, and more recently to fight the
Taliban insurgency.

The US government’s decision in 2005 to shift
primary responsibility for police reform efforts
in Afghanistan from the State Department to
CSTC-A under the Department of Defense has
had the benefit of greatly increasing the human
and financial resources focused on police re-
form. CSTC-A’s major role in reforming and
training both the ANA and ANP has also meant
that coordination and integration of reform ef-
forts have been stronger between the police
and army than among the other SSR pillars.*®
While ANP-ANA coordination is important, the
institutionalisation of this relationship to a
much greater extent than the more important
relationship between the police and the judici-
ary is a cause for concern. Too much ANA-ANP
integration also runs the risk of blurring the dis-
tinctive roles of the ANA and the ANP.'"

While the US may be pushing for too much inte-
gration between the police and the army, a
more serious problem is that the European SSR
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“key partners” and the US have done too little
to develop a coordinated and integrated
approach to strengthening the police and justice
sectors. The latest missed opportunity to aban-
don the separate SSR pillars and bridge the gap
between the police and justice sectors was the
European Council’s decision to deploy a EUPOL
mission to focus narrowly on police training and
mentoring, while the European Commission
decided to provide more support for a separate
justice sector reform programme. The failure of
the major donors to adopt a more comprehen-
sive and integrated approach is exacerbated by
the government’s weak leadership, lack of
capacity and feeble commitment to a reform
agenda, which have made it unable to lead
efforts to develop a government-owned rule of
law strategy. The collective failure to effec-
tively address the rule of law crisis in Afghani-
stan has contributed to the deteriorating secu-

% Examples of the strengthening coordination and integration between the police and army include the creation of police Regional Com-
mands modelled after ANA Regional Commands, the creation of a police logistical structure modelled after the ANA’s, and plans to link

the ANP recruitment system to the ANA's.
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Some interviewees also expressed concern that a military institution such as CSTC-A would inevitably prioritise the needs of the ANA

over the needs of the ANP. As one military officer involved in police reform expressed it: “We are constantly fighting the army mental-
ity that the police are less important than the army. For example, they are always concerned that the ANP will steal recruits from the

ANA”. AREU interview, Kabul, 29 November 2006.
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rity situation, and is seriously undermining the
reputation of the Karzai government and its in-
ternational backers. Five years after reform ef-
forts began, it is time to abandon the failed SSR
policy of separate pillars, replacing it with a
comprehensive and integrated approach to
strengthening the rule of law.

5.3 Reforming the Ministry of Interior

The most consistent theme that emerged in in-
terviews for this paper was that without com-
prehensive reform of the Mol, police reform ef-
forts will fail and the money spent on it will be
wasted. This sentiment is illustrated by the fol-
lowing quotes:

A lot of money is being given but without
good leadership to manage the financial and
equipment support there will not be any
positive results. We will only be successful
if we reform from minister level down to
the guards. We urgently need effective
leadership as we no longer have the trust of
the people.

Deputy Provincial Chief of Police

Every reform process creates an opportunity
to extort money. Police reform is under-
mined by a culture of corruption at Mol. . .
. Most Mol posts have a price tag.

UN official, Kabul

The single biggest need [for police reform
to succeed] is for a proper structure at Mol,
the need to deal with corruption at Mol,
and the need to professionalise the Mol.

US Embassy official, Kabul

The importance of Mol reform for successful po-
lice reform has been recognised and discussed
for several years. The Afghan government’s
2004 strategy document presented at the Berlin
donor conference stated that, “Regardless of
the scale and nature of donor support, the re-
form will have little impact if the Ministry [of
Interior] does not show the political will to
change”.'™ A major failing of police reform ef-
forts since 2002 has been the lack of political
will to proceed beyond recognising and talking
about the problem of a corrupt, factionalised,
criminalised and dysfunctional Mol, to taking
concrete measures to tackle it. President Karzai
and his government have showed little determi-
nation to make the difficult but critically impor-
tant decisions to reform the Mol, and until very
recently the international community displayed
little resolve to pressure the government into
making these decisions.'"

Corruption and Drugs at the Mol*”

The Mol is one of Kabul’s most corrupt minis-
tries. One interviewee described it as a “shop
for selling jobs”.!"* There are widespread re-
ports of petty corruption within the Mol, and of
police demanding bribes from the public. The
most serious corruption within the Mol, how-
ever, is the large-scale corruption linked to the
drug trade. This “grand corruption” is extremely
damaging to state-building efforts because it in-
volves the capture of parts of the state appara-
tus.'”® There are numerous accounts of senior
Mol officials accepting large bribes in exchange
for appointing certain individuals into strategic
and lucrative positions, often as police chiefs in
districts and provinces involved in drug produc-
tion or trafficking. The prevalence of such “job

1 Mark Sedra, “National Police and Law Enforcement”, Technical Annex to Securing Afghanistan’s Future: Accomplishments and the

Strategic Path Forward, Kabul: GoA, January 2004, p. 13.
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An example of the US Government’s reluctance to push the government on Mol reform is contained in the Management Response Letter

from the US Assistant Secretary of Defense to the DoD and DoS Inspector Generals report, in which he states: “The report also should
recognize the current limits of USG efforts to influence the Afghan MOI and the ANP. The Government of Afghanistan is the lead on ANP
efforts”. Inspector Generals, “Interagency Assessment of Afghanistan Police Training and Readiness”, p. 93.
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Several people emphasized that discussions of corruption should not be limited to Afghans alone. There have been rumours and allega-

tions of corrupt practices in the awarding of contracts to international contractors, although not specifically in the police sector. Even
if all these allegations are not substantiated or true, there is a strong perception among many Afghans that the large remuneration
packages of international contractors, and the large-scale contracts awarded to international contractors for projects that often ap-
pear to have little accountability and little impact, are “little more than a dressed-up form of bribery and corruption”. See Nawa,

“Afghanistan, Inc.”, p. 29.




selling” was confirmed by a senior police official
from a northern province, interviewed for an in-
vestigative report on the Afghan drug trade by
The Christian Science Monitor:

. almost all the police commanders in
Takhar have paid officials at the Ministry of
Interior to get their jobs, and nowadays,
commanders have to pay increasing amounts
just to keep their jobs. “Every three months
the commanders are pushed a little bit or
they are told that they may be replaced.
Then everybody rushes toward the ministry
with $10,000. . . .

The article went on to report:

Top Afghan officials privately admit that
perhaps 80 percent of the personnel at the
Ministry of Interior, Afghanistan’s chief law-
enforcement agency — from local police
chiefs up to the top bureaucrats — may be
benefiting from the drug trade. . . . The re-
sult is a government that is either incapable
or unwilling to prevent a trade that is rap-
idly undermining the country’s rule of law
and the Afghan people’s faith in their lead-
ership.'’

In November 2006, the World Bank and UNODC
published a report that included a damning in-
dictment of the Mol’s role in Afghanistan’s drug
trade. It argued that the Mol appoints Chiefs of
Police “to both protect and promote criminal in-
terests”, and that Afghanistan’s criminal under-
world could not operate without the support of
the political “upper world”. The result is a

17 AREU interview, Kunduz, 26 November 2006.
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“complex pyramid of protection and patronage,
effectively providing state protection to crimi-
nal trafficking activities”. According to the
study:

The increasing role of elements in the Minis-
try of Interior in organizing “protection” for
criminal markets, including through key ap-
pointments in the police structure at pro-
vincial and district level, allows both the
facilitation of illicit activities and also the
“policing” of opposing competitors. The
control of police structures at district and
local levels, more than other influences, is
often critical to the control of criminal ac-
tivities.'”’

A few national-level measures have been
launched to address the broader issue of corrup-
tion — including the establishment of an
anti-corruption agency, the Attorney General’s
high-profile campaign to arrest some govern-
ment officials on corruption charges, and the
recent publication of the government’s “Anti-
Corruption Roadmap”.'’® However, little action
has been taken to address corruption within the
Mol and the ANP, despite the recognition of the
role of Mol officials in drug trafficking. At the
onset of pay and rank reform hopes were high
that increased ANP salaries would help address
the corruption problem, but there is little
evidence to suggest that this has been the case.
The need is urgent to take both symbolic and
substantive measures to address Mol and ANP
corruption, which is seriously undermining the
reputation and legitimacy of these two institu-
tions as well as that of the Karzai government.

The World Bank Public Financial Management report distinguishes between “petty corruption” and “grand corruption” in Afghanistan.

World Bank, “Volume V: Improving Public Financial Management in the Security Sector”, in Afghanistan: Managing Public Finances for
Development, Poverty Reduction and Economic Management Sector Unit, South Asia Region, Washington, D.C., The World Bank, 22

December 2005, p. 31.

176 scott Baldauf, “Inside the Afghan drug trade”, Christian Science Monitor, 13 June 2006.
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Mark Shaw, “Drug Trafficking and the Development of Organized Crime in Post-Taliban Afghanistan™, Chapter 7 in Doris Buddenberg

and William A. Byrd, eds., Afghanistan’s Drug Industry: Structure, Functioning, Dynamics, and Implications for Counter-Narcotics Pol-

icy, UNODC and The World Bank, 2006, pp. 199-200.
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It is still too early to assess the impact of a 2007 US-backed initiative to create a Criminal Information Unit within the Mol to reduce

corruption by strengthening internal affairs and accountability mechanisms.
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Nepotism and Ethnic Imbalance
within the Mol

Many interviewees for this report, especially Mol
staff, complained about nepotism and the role
of ethnic and factional politics within the Mol.
According to one senior Mol official:

Corruption is not just about bribes — it is
also people working just for their own eth-
nic group, tribe and family. . . . It is very
difficult to make progress when people are
appointed based on personal connections.
We try to hire professional police based on
merit but we are not able to. There is po-
litical pressure from senior officials to hire
their relatives and friends.'”

A related complaint was that the Mol is domi-
nated by Tajiks in general, and by officials from
Parwan province in particular.® As one former
Chief of Police complained:

When all the key positions are controlled by
one province of Afghanistan this is not ac-
ceptable to Afghanistan’s many other ethnic
groups — one province should not control an
entire ministry.'®

Although the Afghanistan Compact calls for an
“ethnically balanced Afghan National Police and
Afghan Border Police”, no formal records are
maintained of the ethnic background of police
recruits or trainees. Because nearly all ANP offi-
cers are recruited and serve locally, maintaining
ethnic balance in the lowest ranks is not the
main concern. In fact, given language differ-
ences and the deep mistrust among ethnic
groups, having a multi-ethnic police force — es-
pecially in ethnically homogeneous rural areas —
could further undermine the effectiveness of

1% AREU interview, Kabul, 19 November 2006.
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the ANP. Maintaining ethnic balance at the sen-
ior levels of the ANP and the Mol, however, is
crucial to institutional legitimacy. This does not
mean the implementation of strict ethnic quo-
tas, which could undermine the important ef-
forts to develop a more meritocratic appoint-
ment system.'® Rather, in the words of one in-
terviewee, maintaining ethnic balance means
that “we should not hire by ethnicity and we
should not deny by ethnicity”.*®

Recommendation: Make Donor Assistance
Conditional on Comprehensive Mol Reform

The need for Mol reform has been recognised
for several years. Assessments have been con-
ducted and technical advisors have been placed
in the Mol, but progress has been limited. Since
2005, there has been a belated recognition that
training and equipping the ANP will have little
positive impact as long as the structure within
which the police operates — the Mol — remains
unreformed. Although important initiatives to
reform pay and rank structures and the Mol’s
tashkil have been implemented since 2005,
these efforts have primarily been restricted to
the police component of Mol.

Since the onset of reform in 2002, the tendency
has been to address police reform as a technical
problem requiring technical solutions. Mol re-
form, however, is first and foremost a political
task requiring a carefully designed political
strategy with support at the top levels of the
government and the international community. A
comprehensive approach to reforming the entire
Mol, not just the police section, is necessary if
reform efforts are to be effective and sustain-
able. As noted by Ambassador Helmut Frick,
who headed the German police reform effort:

In 2003 Amnesty International reported that “up to 90% of the students at the Police Academy are from two predominantly Tajik prov-

inces north of Kabul”. Amnesty International, “Afghanistan: Police reconstruction essential for the protection of human rights”, March
2003, p. 21. More recently, an international official closely involved in the Pay and Rank Reform process estimated that “75 percent of
provincial Chiefs of Police are Tajiks, mostly from Parwan”. AREU interview, 18 November 2006.

181 AREU interview, Kabul, 21 November 2006.
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In the words of one provincial Chief of Police, “I don’t accept the principle of ethnic balance. It means we have to make alliances with

illiterate people. We shouldn’t hire incompetent people no matter what their ethnicity”. AREU interview, 27 November 2006.

183 AREU interview, Kabul, 23 November 2006.




A major deficit of the current reform is the
non-police part of Mol. In the beginning we
thought a good police sector would radiate
into other sections of Mol and have a posi-
tive influence. But the reverse is happening
— the police is infected by the civilian part
of Mol.*®

Given the importance of Mol reform for success-
ful police reform, counter-narcotics efforts and
strengthened provincial and district administra-
tion, it is surprising that international donors
have not been willing or able to make their fi-
nancial support more conditional on progress in
this critically important area. One possible ex-
planation, discussed in Box 7, is that President
Karzai and some donors fear the destabilising
effects of comprehensive Mol reform. The 2005
World Bank report on “Improving Public Finan-
cial Management in the Security Sector” gave
another explanation:

The lack of external pressure for institu-
tional reforms probably reflects two fac-
tors: (i) the actors most heavily involved in
the security sector give relatively limited
attention to institutional reform of minis-
tries (with some exceptions) and very little
attention to reform of management and
oversight bodies, and (ii) the development
donors, which do focus on institutional re-
form of ministries and oversight bodies,
have had a limited role in the security sec-
tor in the past.’®

As noted in a recent study on aid conditionality
in Afghanistan, “There is a strong constituency
for the right kinds of conditionalities within the
Afghan government and Afghan society more

18 AREU interview, Kabul, 25 November 2006.
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broadly”.*®® This is particularly true of pro-
reform government officials who feel under-
mined and weakened by the international com-
munity’s failure to push harder for reform. One
interviewee for this study recounted:

Afghan reformers want us to stand up and
be firm but we’re not. One whispered to me
at the end of a meeting [to discuss appoint-
ments of key police officials], “Why don’t
you stop giving us money?”*¢’

The Afghanistan Compact and its benchmarks
provide a framework to adopt a more condi-
tional approach to supporting reform, including
Mol reform. The Bi-Annual Report of the Novem-
ber 2006 JCMB meeting, for example, provided
an opportunity to develop a more conditional
approach by demanding action — even if only a
progress report — by the next JCMB meeting:

Reform of the Ministry of Interior must be
treated as an overriding priority and a pro-
gress report should be provided to the next
JCMB meeting. This will require difficult
decisions by the Government with creating
an effective civil administration, senior ap-
pointments and anti-corruption, as well as
additional support from the international
community to ensure financial administra-
tion is strengthened.'®

Within the Compact framework, a political
strategy should be developed that maintains
pressure for Mol reform, rewards progress, and
sanctions lack of progress. Failure to prioritise
Mol reform will result in minimal returns on the
increasing investments being made in police re-
form.

World Bank, “Volume V: Improving Public Financial Management in the Security Sector”, in Afghanistan: Managing Public Finances for

Development, Poverty Reduction and Economic Management Sector Unit, South Asia Region, Washington, D.C., The World Bank, 22

December 2005, p. 26.
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5.4  Quality versus Quantity of Police

Ten good police are better than 100 corrupt
police and ten corrupt police can do more
damage to our success than one Taliban ex-
tremist.'®

Lt. General Karl Eikenberry

Contrary to this statement by the former senior
commander of the Coalition Forces in Afghani-
stan, police sector policies often appear to be
prioritising quantity over quality. In late 2006,
the US decided to push for an increase in police

numbers to 82,000 from the Afghanistan Com-
pact approved figure of 62,000, an increase that
was subsequently approved by the JCMB in April
2007. The most glaring example of quantity
being prioritised over quality, however, was the
hasty establishment in late 2006 of the Afghani-
stan National Auxiliary Police (ANAP) as a “quick
fix” response to the escalating insurgency in the
south. According to Brigadier General Gary
O’Brien, the former Deputy Commander of
CSTC-A, the ANAP was created “to address the
need for urgent quantity”.**® Yet the haste
with which the ANAP was established led one

Box 7: What Is More Destabilising — Reforming or Not Reforming?

One reason cited for going slow on Mol reform is that it could potentially be destabilising. This
rationale is consistent with President Karzai’s strong belief in a “big tent” approach of bringing
real and potential political adversaries into his government, often in positions of great power
and influence. This policy was initially also promoted by the US-led Coalition, as it did not want
conflict between rival Afghan warlords and political factions to distract from its narrowly de-
fined “War on Terror” objective of defeating the Taliban and al Qaeda in Afghanistan. Over
time, however, the US and the wider international community have become increasingly aware
of the fundamental importance of effective government institutions for security and the rule of
law, as well as for government legitimacy.

President Karzai still believes that accommodating rather than confronting adversaries — includ-
ing human rights violators and factional leaders —has contributed to improved stability and secu-
rity by keeping these potential troublemakers on board. Some critics believe that this approach
is based on flawed “divide and rule” calculations, or simply on the President’s inability to make
tough decisions. They argue that these potential adversaries have been the major opponents of
government reform efforts, that they are a major cause of the ineffectiveness and unpopularity
of Karzai’s government, and therefore a major contributing factor to the deteriorating security
situation.

The dramatic deterioration of the security situation in southern Afghanistan, the sharp increase
in drug production and trafficking, and the rapidly declining popularity of Karzai’s government
should be leading both the President and his advisors to seriously question whether the “big
tent” approach is contributing to security or fuelling insecurity.

International policy makers should also question this approach, and ask themselves what is more
destabilising — reforming or not reforming? If comprehensive reform of the Mol is viewed as too
destabilising, or if the government continues to lack the political will to support reform, then
donor countries need to reconsider whether major financial contributions for initiatives such as
police reform are warranted. Better trained and equipped police working in an unreformed Mol
rife with ethnic and factional politics and actively involved in drug-trafficking could have the
perverse effect of making the police an increasingly powerful institution that threatens rather
than contributes to Afghanistan’s security.




senior international official to refer to it as a
“desperation strategy”,'® and another to de-
scribe it as yet another example of “short-term
solutions to long-term problems when we need
longer-term thinking — not quick fix solu-

tions”.1%2

In contrast to the hurried creation of the ANAP
stands the careful planning that went into de-
veloping the Afghan National Civil Order Police
(ANCOP). This force of 5,000 is intended to re-
spond to urban unrest and rioting, and to pro-
vide a mobile police presence in high-threat and
remote areas. ANCOP recruits receive much
more training (16 weeks), better equipment and
stronger leadership development than other
ANP or ANAP forces.’ It is still too soon to as-
sess the impact of these new forces, but in the
future it would be useful to compare ANAP, a
new police force that has prioritised “urgent
quantity”, with ANCOP, which is taking more
time to develop but focuses on quality.

While too few police may be a serious problem
in some areas of Afghanistan, more police will
only help address the problem if they are effec-
tive. Afghans interviewed for this study, includ-
ing many police and Mol officials, were scathing
in their criticism of the ANP. In the words of one
provincial Chief of Police:

Our police are related to most crimes, brib-
ery and smuggling. After all the donor
money spent on police reform, all we are
succeeding in doing is putting uniforms on
thieves.'*

The Afghan and international press have often
been equally scathing in their reporting on the

1% | yse Doucet, “Afghanistan: A job half done”,
asia/6205220.stm.

1% AREU interview, General Gary O’Brien, Kabul, 29 November 2006.
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police, illustrated by headlines such as: “In
Some Areas of Helmand, the Police Are Your
Worst Enemy” (The Herald, 10 January 2007),
“Corrupt Cops Slow Afghan Reform” (Edmonton
Sun, 3 March 2007), and “Taliban, Convicts May
be Afghan Recruits” (Associated Press, 25 No-
vember 2006).

Recommendation: Prioritise the Quality
of Police over Quantity

Some international officials have argued that
“Something is better than nothing in terms of
the police. If there is nothing, something else
will fill the void”.'*® In most parts of Afghani-
stan, however, the problem is not the absence
of police or local administration but rather that
these local institutions are corrupt and preda-
tory and often do more harm than good. The
bad reputation of the police and local govern-
ment is seriously undermining the legitimacy of
the central government, and is one of the major
destabilising factors in Afghanistan today. It is
not only generating support for the Taliban in
southern Afghanistan, but also contributes to in-
creasing levels of popular disaffection with Kar-
zai’s government throughout the country.

Merely increasing the number of police is
unlikely to have a significant positive impact un-
til more progress has been made in improving
their quality and effectiveness. Improved qual-
ity can be achieved through comprehensive Mol
reform, more careful recruiting and vetting,
better training, strengthened internal control
systems, and stronger links to a reformed judi-
cial sector. As long as the police are viewed as
part of the security problem rather than part of
its solution, hastily increasing the number of

BBC News, 4 December 2006, http://news.bbc.co.uk/go/pr/fr/-/2/hi/south_

Information on ANCOP was provided by Col. Jack Stankiewicz, personal communication, 3 May 2007.
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poorly trained police is likely to have a negative
rather than positive impact on security in Af-
ghanistan.

5.5 Fiscal Sustainability of the
Security Sector

An important reason to prioritise quality of po-
lice over quantity is that for the foreseeable fu-
ture, Afghanistan will not be able to independ-
ently sustain the number and size of security
sector institutions'®® that are currently being
developed.'®” There has been a particularly
strong tendency in the security sector to create
institutions to address immediate security needs
with little regard for Afghanistan’s ability to
sustain them in the long-term. While strength-
ening security sector institutions certainly needs
to be a high priority, ignoring long-term finan-
cial sustainability issues could result in these in-
stitutions themselves becoming a source of inse-
curity. The ANA and ANP, for example, could
become major security problems if there are in-
sufficient funds to pay the salaries of armed and
trained soldiers and policemen. The massive in-
vestments made to strengthen Afghanistan’s se-
curity sector institutions have made the ANA
and ANP the highest paid and best equipped
public sector institutions. As has been seen else-
where in the region, a disproportionately strong
security sector could also prove to be politically
destabilising.

The failure to prioritise the fiscal sustainability
of the security sector also threatens to seriously
undermine the development of other critically
important components of Afghanistan’s public
and private sectors. This will be a particularly
serious problem when the external assistance
currently financing most security sector expen-

ditures inevitably begins to decline. The World
Bank highlighted the urgent need to address fis-
cal sustainability issues in its 2005 report
“Improving Public Financial Management in the
Security Sector”, in which it was estimated that
security sector spending, including counter nar-
cotics, absorbs 45-50 percent of Afghanistan’s
total public expenditures. The report noted the
serious risk that security sector spending will
crowd out spending aimed at supporting eco-
nomic growth and poverty reduction, and em-
phasised that:

. . . the need to get a handle on the fiscal
sustainability issues in the security sector is
urgent, as there is a risk that decisions on
force levels, pay, non-salary spending,
equipment, construction, etc. that are be-
ing made or implemented today will be un-
affordable for Afghanistan in the future.*®

Other than within the Ministry of Finance, this
warning has generally fallen on deaf ears. The
fiscal sustainability issues, for both the ANA and
ANP, are now more serious than when the World
Bank’s report was published in December 2005.
As a result of decisions to increase force size
and salary scales, the annual ANP remuneration
costs (salary plus benefits and allowances) have
gone from $61 million in 1382 (2003-04) to a
projected $194 million in 1388 (2009-10)."*° This
sharp increase is illustrated in Figure 7.

The decisions to increase the salaries and force
numbers of the ANP and the ANA were largely
made by the US, in consultation with the Mol
and the Ministry of Defence but with little or no
involvement of the Ministry of Finance, and
without reference to any overall government
pay and grading framework or strategy.?®® Even

1% The ANP is both a “rule of law institution” as well as “security sector institution™. For the purpose of the following discussion on fiscal
sustainability, however, the ANP is referred to as a “security sector institution” as most decisions with major fiscal implications, such
as increasing the size of the ANP, have been made due to the ANP’s perceived importance as a security or counter-insurgency force.

%7 This is particularly true of the police sector, in part because as ANA costs are increasingly included in the Government’s core recurrent
budget, there is a lot less scope for the core budget to absorb police operating costs. “Improving Public Financial Management in the
Security Sector”, Volume V, Afghanistan: Managing Public Finances for Development, Report No. 34582-AF, 22 December 2005, p. 41.

1% «mproving Public Financial Management in the Security Sector”, Volume V, Afghanistan: Managing Public Finances for Development,

Report No. 34582-AF, 22 December 2005, p. Xiv.

199 pay reform resulted in the old police salary scales, which ranged from $16-115 per month, being increased to $70 to $750 per month.
The ANP base rate of $70 is likely to be increased again to $100 following a decision in 2006 to increase the base rate for ANA salaries.




Figure 7: The Rapidly Rising ANP Wage Bill
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within the security sector coordination on salary
scales has been poor, with relatively unilateral
decisions by the US to increase ANA salaries re-
quiring similar increases in ANP salaries. The
higher salaries in the security sector, in turn,
are putting pressure on other public sector sal-
ary scales, threatening to create an unsustain-
ably high wage bill for the government. The
sharp increases in salary scales are also result-
ing in significant increases in pension liabilities
for the government. For example, the World
Bank estimated that if implemented, a Supreme
Court ruling that the pensions of MoD employees
should be adjusted retroactively to be in line
with the new salary scales would result in a one-
time cost of $45 million, plus higher annual mili-
tary pension costs of $15 million.?*

The JCMB task force set up to make recommen-
dations on the appropriate ANP size did make
some effort to weigh their threat analysis with
the affordability of a larger police force. In its

report, the task force ruled out increasing the
ANP force size to 94,000, as called for by the
threat assessment, due to the “severe fiscal im-
pact” that such an increase would have. The re-
port noted that increasing the ANP force to
82,000, and the base salary from $70 to $100 to
match the ANA base salary, would result in ANP
salaries comprising 8.6 percent of the govern-
ment budget in 1390 (2011-12) and 11.9 percent
in 1392 (2013-14). It warned that, “Moving such
a large percentage of the budget to the security
sector would mean massive cuts in other pro-
grammes, probably to include education,
health, and other social services”.?%? Despite
this warning, the JCMB approved the increase in
size and salary levels in April 2007.

The increase in ANP annual remuneration costs
to approximately $200 million by 1388 is only
one of the major fiscal sustainability issues con-
fronting the police sector. The large-scale in-
vestments in police equipment and infrastruc-

20 The World Bank, “Improving Public Financial Management”, p. 44.
21 The World Bank, “Improving Public Financial Management”, p. 44.
202 «jCMB Task Force on Afghan National Police Target Strength”, Kabul, April 2007, p. 4.
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ture during the past few years have even
greater fiscal implications. Inadequate attention
has been paid to where the money will come
from to operate and maintain all the new police
facilities that have been constructed, as well as
to operate and maintain donated police vehi-
cles, communications equipment, and weapons.

In 2006, CSTC-A forecasted that after the initial
multi-billion dollar investments in police infra-
structure, training and equipment had been
made, the outer-year’s annual costs to sustain
these investments would be approximately $600
million.?®® With the recent decision to increase
the ANP size from 62,000 to 82,000, and the big
US increase in funding for police infrastructure
and equipment in 2007, this figure is now likely
to rise considerably.

To understand the fiscal implications of the an-
nual ANP wage bill of $200 million, and the esti-
mated annual sustainment costs of $600 million,
it is useful to compare them with Afghanistan’s
total domestic revenues. These have increased
from $129 million in 1381 (2002-03), to $400
million in 1384 (2005-06), and are projected to
increase to $900 million in 1387 (2008-09).2%* At
present, all of Afghanistan’s domestically gener-
ated revenue would be insufficient to cover the
costs of sustaining just the ANP.

Recommendation: Prioritise Fiscal
Sustainability of the Security Sector

Developing effective security sector institutions
must continue to be a high priority, as ulti-
mately these institutions are the exit strategy
for international security forces present in Af-
ghanistan. They are not the only high priority,
however, and the perceived needs of the secu-
rity sector should not be able to trump all other
priorities. Furthermore, the ANP and ANA will
not provide a very effective exit strategy if they
risk collapsing once external assistance begins

23 |nspector Generals, “Interagency Assessment”, pp. 6-7.

to decline. Therefore, there is an urgent need
to achieve a better balance between creating
institutions that can address immediate security
needs and creating institutions that Afghanistan
can afford. The potentially destabilising imbal-
ance between investments in security and non-
security sector institutions also needs to be ad-
dressed.

International donors — in particular the US as
the largest donor — need to make much more of
an effort to ensure that important decisions
with long-term fiscal implications are not made
from narrow sectoral perspectives, but from a
national perspective that can balance the often
competing priorities and demands of different
sectors. In particular, decisions on issues such as
salary scales or force numbers should not be ne-
gotiated only with self-interested ministries,
who will clearly not object to increasing their
size or salaries. More impartial bodies, in par-
ticular the MoF, must be actively involved to en-
sure that the fiscal implications of policy op-
tions are thoroughly reviewed from a national
perspective before final decisions are made.

The decision at the April 2007 JCMB meeting to
allow the ANP ““to temporarily increase above
the 62,000 ceiling, to a maximum of 82,0007,
made clear that this increase was temporary
and should be reviewed every six months. The
JCMB V Annual Report noted that:

The final ceiling for ANP personnel will be
determined by the Government based on a
fiscally sustainable policing plan after study
by the JCMB of the current problems of pay-
ment and recruitment and the long-term
fiscal consequences of various options.?*®

The JCMB also called for a task force to be es-
tablished “to examine the financial sustainabil-
ity, quality, and quantity of the ANA and report
to JCMB VII with concrete recommendations™.

24 The World Bank, “Afghanistan Reconstruction Trust Fund Report to Donors, Second Quarter of the Afghan Fiscal Year 1385, June 22,
2006 to September 22, 2006, Kabul, 22 September 2006, p. 4, http://siteresources.worldbank.org/INTAFGHANISTAN/Resources/

ARTFSept21.pdf, accessed 5 June 2007.

25 GoA and UNAMA, “Joint Coordination and Monitoring Board, Annual Report”, Kabul, 1 May 2007, p. 13.
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These JCMB decisions provide a good opportu-
nity to get fiscal sustainability issues within the
security sector higher on the agenda, and a jus-
tification and mechanism to review and recon-
sider recent decisions that will have major fiscal
consequences. In the police sector in particular,
the six-monthly review requirement provides an
opportunity for more careful analysis of the
benefits and drawbacks of increasing the force
size to 82,000, before the additional police have
been recruited and trained. Priority should
therefore be given to reconsidering this decision
prior to the JCMB VI meeting in the autumn of
2007. As one international official noted, it is
much easier to increase force numbers than to
subsequently decrease them, as force size
“becomes self-justifying and self-perpetuating

over time”.%%®

Addressing the fiscal sustainability of the ANP
and ANA must be prioritised if these institutions
are to remain relatively intact following the in-
evitable decline in external financing in the
years ahead. This will require difficult decisions
to balance the desired force size and infrastruc-
ture needs with fiscal capacity, as well as rigor-
ous analysis of various options, such as where

"
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improvements in quality could compensate for
reductions in quantity. Tackling fiscal sustain-
ability issues will also require some creative
thinking — considering alternative security para-
digms and approaches, or new or redesigned in-
stitutions that are more affordable than the cur-
rent security forces. A feasibility study could be
conducted, for example, to evaluate the advan-
tages and disadvantages of re-introducing com-
pulsory military and police service — as advo-
cated by many senior ANA and ANP officers —
which would reduce the need for such a large
and expensive professional force.

Finally, international donors need to acknowl-
edge that even if radical cost-cutting measures
are introduced, they will need to make medium-
to long-term commitments to continue financing
a major percentage of the ANP’s recurrent
costs. Failure to act soon to prioritise the fiscal
sustainability of the security sector is likely to
have a crippling effect on the development of
other public and private sector institutions, and
could result in the destabilising collapse of se-
curity institutions once external resources dry

up.

26 personal communication with International Financial Institution (IFI) official, 23 January 2007.
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6.

Summary of Recommendations

This section summarises the recommendations
made throughout this paper.

1.

Develop a shared vision
and strategy for the ANP

There is an urgent need to develop a shared
vision of the role of the ANP in Afghanistan,
and a shared strategy on how to achieve
that vision. Competing visions of the ANP
have impeded coordination and led to
conflicting approaches on force structure,
composition and size, training, and equip-
ment and infrastructure needs. In particular,
the “German vision” of the ANP as a civilian
law and order force must be reconciled with
the “US vision” of the police as a security
force with a major counter-insurgency role.
These differences, shaped in part by the
respective regional focus of these two
actors, need to be reconciled to achieve a
shared vision that addresses the policing
needs of all of Afghanistan.

The alarming increase in insurgency-related
police casualties must be urgently ad-
dressed, ensuring that current policies are
not contributing to ANP and ANAP becoming
“cannon fodder” in counter-insurgency op-
erations. Police equipment, infrastructure
and training all need to be reviewed, but
more fundamentally the current practice of
using poorly trained and equipped police as
a counter-insurgency force must be recon-
sidered. Because the ANA are much better
trained and equipped for counter-insurgency
operations than the ANP and ANAP, more
ANA troops should be redeployed from rela-
tively peaceful areas to the insurgency-
affected south to reduce the need to use the
police as a paramilitary force.

Consideration should be given to developing
a separate paramilitary force, or gendarme-
rie, linked to the ANA rather than the ANP.
Such a force would help minimise the need
to rely on the police for counter-insurgency
operations. The longer the police are re-

quired to act as a paramilitary force in
counter-insurgency operations, the harder it
will be to subsequently convert them into an
effective civilian police force.

It is important to ensure that the enormous
human and financial resources that the US is
contributing to the police sector do not re-
sult in the US’s more immediate counter-
insurgency focus overwhelming the longer-
term vision of a civilian rule of law force.

. Replace separate SSR pillars with

a comprehensive and integrated
rule of law strategy

A civilian police force, no matter how well
trained and equipped, will remain unable to
uphold and promote the rule of law in the
absence of a functioning judicial sector. The
flawed SSR strategy of maintaining separate
pillars has created barriers to a comprehen-
sive and integrated rule of law strategy, and
needs to be abandoned. Within the frame-
work of an overarching rule of law strategy,
there is a need for a much more coordinated
and integrated approach to strengthening
the police and judicial sectors.

With European nations leading in both the
police and justice sectors, the new EUPOL
mission has a strategic opportunity to ad-
dress the need for a more integrated ap-
proach to the rule of law in general, and the
police and justice sectors in particular. The
EUPOL mission must ensure that the EU deci-
sion that it should focus on police training
and mentoring, and that the EC should sup-
port a separate justice sector programme,
does not result in the continuation of the
failed approach of treating the two sectors
as separate pillars.

. Make donor assistance conditional

on comprehensive Mol reform

The Ministry of Interior (Mol) is notoriously
corrupt, factionalised, and a major player in




the illegal drug economy. In the absence
of comprehensive Mol reform, training and
equipping the police will have little positive
impact, and the large amount of resources
being spent on reform efforts will be
wasted. Despite a recognition of the need
for Mol reform, both President Karzai and
major donors have demonstrated a lack of
political will to take concrete and effective
actions to address the problem. There is an
urgent need to develop and implement a
comprehensive strategy to reform the entire
Mol, not just the police section, if police re-
form efforts are to be effective and sustain-
able.

Donors should make their assistance more
conditional on comprehensive top-down re-
form of the Mol, without which their police
sector contributions will be wasted. Within
the framework of the Afghanistan Compact
and its benchmarks, a political strategy
should be developed that maintains pressure
for Mol reform, rewards progress, and sanc-
tions lack of progress.

The widespread perception of pervasive
corruption is seriously undermining the repu-
tation, credibility and legitimacy of the Mol,
the ANP and the Karzai government. Sym-
bolic and substantive measures should be
taken to address the serious corruption
problem, especially drug-related corruption,
including the arrest and prosecution of some
senior officials involved in drug-trafficking.

Reform of the Mol and the police should not
simply be treated as a technical issue requir-
ing technical solutions designed by technical
experts. Reform of these institutions is first
and foremost a political task, requiring care-
fully designed political strategies with politi-
cal support at the top levels of government
and the international community.

Cops or Robbers? The Struggle to Reform the Afghan National Police

4. Prioritise quality of police

over quantity

The quality of police should be prioritised
over the quantity of police. The tendency to
let immediate issues — such as the presiden-
tial election or the growing insurgency — re-
sult in “quick fix” solutions that merely in-
crease the number of police undermines the
longer-term effort to create a high-quality
police force.?”" Increasing the quantity of po-
lice will only have a positive impact after
more progress has been made in improving
the quality and effectiveness of the ANP
through measures such as comprehensive
Mol reform, more careful recruiting and vet-
ting, more comprehensive training, strength-
ened internal control systems, and stronger
links to a reformed judicial sector.

The JCMB V decision to temporarily increase
the size of the ANP from 62,000 to 82,000
should be reconsidered. Apart from the fis-
cal sustainability issues related to this deci-
sion, rapidly increasing the size of the ANP is
unlikely to have a positive impact until the
quality and effectiveness of the police, and
the institutional environment in which they
work, have been improved. As long as the
public views the ANP as part of the security
problem, hastily increasing the number of
poorly trained police to work in a corrupt in-
stitutional environment is likely to have a
negative rather than positive impact on se-
curity.

. Prioritise fiscal sustainability

of the security sector

For the foreseeable future, Afghanistan will
not have the resources to independently sus-
tain the security sector institutions that are
currently being developed.?®® Despite this
knowledge, few concrete measures are be-

27 A recent example of this was the 2006 decision to create the 11,271 strong Afghan National Auxiliary Police (ANAP), whose recruits

were provided a uniform, weapon and salary after only 10 days of training.

mestic revenue.

28 The ANP annual sustainment costs are estimated to be approximately $600 million, which currently exceeds Afghanistan’s annual do-
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ing taken to bring security sector costs more
in line with what Afghanistan can afford.
Failure to act soon to prioritise the fiscal
sustainability of the security sector is likely
to have a crippling effect on the develop-
ment of other public and private sector in-
stitutions, and could result in the destabilis-
ing collapse of security institutions once ex-
ternal resources dry up.

International donors should ensure that im-
portant decisions with long-term fiscal im-
plications are not based on the agendas of
specific donors or narrow sectoral perspec-
tives, but rather on a national perspective
that balances the priorities and demands of
different sectors. Decisions on issues such as
salary scales or force numbers should not be
negotiated only with self-interested minis-
tries, but also with more impartial bodies (in
particular the MoF) to ensure that the fiscal
implications are reviewed from a national
perspective.

The JCMB V decision to temporarily author-
ise an increased ANP force size of 82,000
should be reconsidered prior to the JCMB VI
meeting in the autumn of 2007, before the
additional police have been recruited and
trained. The JCMB requirement for a six-
monthly review of the ANP force size pro-
vides an opportunity for careful analysis of
the implications and fiscal sustainability of
an ANP force size of 82,000.

Analytical work should be conducted to
assess alternative security paradigms and
creative approaches as well as new or redes-
igned institutions that may be more afford-
able than the current security forces.

International donors must recognise that
even if radical cost-cutting measures are in-
troduced, they will need to make medium-
to long-term commitments to continue fi-

nancing a major percentage of the ANP’s re-
current costs.

. Recruit and train more policewomen

and establish more FRUs

Of the 63,000 police being paid salaries in
the spring of 2006, only 180 were women.
The lack of policewomen is the main con-
straint to creating ANP Family Response
Units (FRUs) in every province.?®® Efforts
that aim to increase the number of female
police should therefore be prioritised, in-
cluding initiatives that provide incentives for
female students to join the Kabul Police
Academy, and the Women’s Police Corps ef-
fort to recruit and train more female offi-
cers and to provide culturally appropriate
police facilities. Ultimately, however, re-
forms that improve the reputation of the
ANP will probably be the most important
factor in encouraging more women to join
the force.

. Strengthen ANP recruitment

and vetting processes

Much more attention should be given to de-
veloping and implementing rigorous ANP re-
cruitment and vetting processes, which must
consider both technical and political factors.
One of the serious problems with current po-
lice training programmes is the lack of at-
tention paid to who is trained. At the RTC
level the policy appears to have been, “we
train who we get”. Who they get, however,
is often determined by local commanders
who prioritise ethnic or factional ties over a
new recruit’s qualifications, experience or
competence. An overly technocratic ap-
proach to police training, which has often
overlooked the politics of who is being
trained, has had the perverse affect in some
areas of strengthening forces that oppose
rather than support the central govern-
ment.??

29 FRUs provide one of the only appropriate environments where women who are victims of violence can come to a police station and

explain their problems to female police officers, receive assistance in lodging criminal cases and, if necessary, receive protection.




. Create incentives to attract
literate recruits into police
training programmes

Addressing the issue of illiteracy should be a
top priority for police training programmes.
The low literacy rate of trainees — esti-
mated at less than 30 percent — is the big-
gest challenge facing the ANP’s basic train-
ing programmes. Training illiterate recruits
is less effective than training literate re-
cruits, and the illiterate graduates can per-
form fewer policing duties than the literate
graduates. The large number of illiterate po-
lice has a negative impact on the effective-
ness and reputation of the ANP. Therefore,
the literacy component of ANP training
should be expanded, not only in the initial
basic training programmes, but through on-
going adult literacy courses.?*

Incentives such as higher salaries should be
developed to attract and retain literate
police in the ANP. Currently no distinction is
made in terms of rank or pay between liter-
ate and illiterate graduates of the RTC train-
ing programmes, despite the former receiv-
ing several more weeks of training and being
capable of performing more policing duties.
If ANP salaries are to be increased from
$70 to $100 to match ANA salaries, as was
decided at the JCMB V meeting, the oppor-
tunity to create a literacy incentive by only
increasing salaries of literate police officers
should be considered.

. Regularly assess the impact of
expensive police mentoring
programmes

After an initial focus on training and equip-
ping the ANP, the main focus of police re-
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form efforts in Afghanistan is shifting to po-
lice mentoring programmes. In addition to
500 US police trainers and mentors, the
EUPOL mission will be deploying 160. Inter-
national mentoring programmes are ex-
tremely expensive — the annual cost of
maintaining 500 US-funded DynCorp trainers
in Afghanistan exceeds the 2006 wage bill of
the entire ANP. It is therefore important to
put in place rigorous impact assessment sys-
tems that periodically try to determine
whether the positive impact of mentoring
programmes justifies their enormous cost.

If mentoring programmes are to be effec-
tive, they will need to recognise that ANP
reform is first and foremost a political task
rather than a technical one, and that men-
toring teams must include an appropriate
mix of political and technical expertise.
Moreover, large-scale mentoring program-
mes working with individual police officials
are unlikely to improve the effectiveness of
the ANP as an institution in the absence of
comprehensive Mol reform and without sin-
cere commitment to police reform from the
top levels of the government.

10. Strengthen internal controls

and address operations and
maintenance issues

The biggest challenge to equipping the po-
lice has been the lack of internal control and
accountability systems within the ANP and
Mol. Much more attention must be given to
creating and strengthening these systems to
reduce the widespread misuse and theft of
police equipment.

Issues of operations and maintenance need
to be addressed. The massive donations of

210 n addition to paying very little attention to who is trained, there is currently no mechanism to track what happens to the graduates of

the training programmes, including from the Kabul Police Academy. The combination of not really knowing who is trained, and what
happens to those who have been trained, makes determining the impact of the very expensive police training programmes difficult to

assess.

21 The new Basic Il course, which provides five weeks of literacy training in addition to the nine-week Basic | course, is an important first

step, although it is not clear that five weeks will be sufficient to develop sufficient literacy skills to participate fully in the Basic |

course.
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police equipment and infrastructure over
the past five years are problematic from a

12. Promote ethnic balance in senior Mol
and ANP positions

fiscal sustainability perspective, as the gov-
ernment lacks the funds to cover operations .
and maintenance costs. While thousands of
vehicles have been donated, for example,
few police departments have the operating
budget to cover fuel costs. The problem of
operating and maintaining equipment has
been exacerbated by the fact that 95 per-
cent of donated police equipment has been
non-standard, which is now causing serious
spare parts and maintenance problems.

Although the Afghanistan Compact calls for
an “ethnically balanced Afghan National Po-
lice and Afghan Border Police”, no records
of the ethnic background of police recruits
or trainees are currently maintained. Ethnic
balance in the lower police ranks is not a
major issue because most patrolmen are re-
cruited locally and serve locally, usually in
ethnically homogeneous areas. However,
maintaining a degree of ethnic balance at
the senior levels of the ANP and the Mol is
very important for the institutional legiti-
macy of these institutions. While a system of
strict ethnic quotas would undermine the
important need to promote merit-based ap-
pointments, strengthening the system for
merit-based senior appointments would help
ensure that ethnic imbalance is not a result
of nepotism and ethnic favouritism.

11. Promote merit-based appointments
within the Mol and the ANP

e President Karzai’s disregard for the recom-
mendations of the Rank Reform Selection
Committee in 2006, and his appointment of
14 provincial Chiefs of Police who had failed
the rank reform exam, highlights the need
for stronger safeguards to ensure merit-
based appointments and promotions. The
Special Consultative Board for Senior Level
Appointments was established by presiden-
tial decree in September 2006, to fulfil the
Afghanistan Compact benchmark requiring
the establishment of a transparent appoint-
ments mechanism, but the government has
made little effort to make this body opera-
tional. The international community should
continue to pursue a coordinated effort to
pressure the government on the critically
important issue of merit-based appoint-
ments and the need to activate the Senior
Level Appointments Board.




7. Conclusion

This paper has provided an overview of Afghani-
stan’s police sector and of the struggle to re-
form it between 2002 and 2007. While there
have been some notable achievements, the
overall result of reform efforts has been disap-
pointing. This disappointment is experienced
most directly by the Afghan public, who still
routinely accuse the police of being corrupt,
ineffective and behaving like “robbers” rather
than “cops”.

This is a particularly important time to assess
and learn from the reform efforts of the past
five years. The deteriorating security situation,
the alarming increase in police casualty rates,
and the delegitimising impact of the ANP’s poor
reputation on the government all highlight the
need to reassess past reform strategies and ac-
tivities. At the same time, the dramatic in-
crease in international attention and resources
for police reform, particularly from the US but
also from Europe following the deployment of
the EUPOL mission in mid-2007, create a unique
opportunity to develop a more coherent, com-
prehensive and effective approach to police re-
form.

There is a very significant risk, however, that
expanded police reform programs will continue
to avoid addressing the key issues highlighted in
this paper. If this happens, reform efforts will
be undermined and the large increases in re-
sources will be wasted. Most troubling about the
five key issues highlighted in the paper is that
they are all very self-evident, and for the most
part have been widely recognised as serious
problems for several years. Policy makers have
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known since 2002 that to be effective, police
reform requires reform of the Mol and the judi-
cial sector, and that to be sustainable the ANP
has to be relatively affordable. The failure to
address these issues, despite the recognition of
their importance, highlights the serious inade-
guacies of the international community in insti-
tution-building and state-building. Complex
problems that require comprehensive long-term
solutions are over-simplified and addressed by
projects with unrealistically large objectives to
be achieved within unrealistically short time-
frames. Unfortunately, the sum of all these pro-
jects rarely adds up to effective institutional
reform.

Afghanistan is unlikely to ever again have the
levels of international attention and resources
devoted to reforming the police sector that it
has today. There is now a unique opportunity to
move away from the multitude of individual po-
lice reform projects toward a more coordinated,
comprehensive and longer-term approach that
stands a much greater chance of effectively ad-
dressing the complex and difficult task of re-
forming the ANP. It is time to clarify today’s
blurred vision on the role of police in Afghani-
stan, and to achieve consensus on a common
vision and strategy for developing a police force
that will operate as cops rather than robbers.
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