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Note: The author has drawn on a prior analysis he conducted with Catherine Dale of the CRS 

and Terry Kelly of Rand. The conclusions and recommendations in this paper are his own, but 

their work was a vital part of the factual base for this study effort and contributed greatly to the 

depth of the analysis.  

 

Many parts of this study also draw upon work by officers in CSTC-A, who developed many of 

the recommendations endorsed in this study. They cannot be credited by name, but their work 

plays a critical role in any effort to study Afghan force development. 

 

Executive Summary 
 

Military action is only a part of the strategy needed to win in Afghanistan, but no other effort 

towards victory will matter if the Afghan people cannot be given enough security and stability to 

allow successful governance, the opportunity for development, and an established civil society 

and rule of law that meets Afghan needs and expectations. NATO/ISAF and US forces cannot 

win this kind of military victory on their own. Their success will be determined in large part by 

how well and how quickly they build up a much larger and more effective Afghan National 

Security Forces (ANSF) first to support NATO/ISAF efforts, then take the lead, and eventually 

replace NATO/ISAF and US forces. 

 

No meaningful form of success can occur without giving the development of ANSF forces a 

much higher priority. The US and other NATO/ISAF nations need to act  immediately begin to 

support and resource NTM-A/ CSTC-A plans to accelerate current ANSF force expansion plans. 

 

They also need to act immediately to establish the groundwork for further major expansions of 

the ANA and ANP by 2014.  CSTC-A plans indicate that such an effort must nearly double the 

ANA and ANP, although early success could make full implementation of such plans 

unnecessary. Making a fully resourced start, however, will ensure that adequate ANSF forces will 

be available over time, and greatly ease the strain of maintaining and increasing NATO/ISAF 

forces. Funding such expansion to the ANSF will also be far cheaper that maintaining or 

increasing NATO/ISAF forces.  

 

 

This study examines the full range of issues affecting the expansion of Afghan forces, including 

the need for major changes in the way NATO/ISAF trains, mentors, and partners Afghan forces. 

It raises serious issues about the impact of excessive corruption and Afghan power brokers in the 

ANSF, particularly the Afghan National Police, and its highlights acute resource problems and 

issues in force quality. Its key recommendations, however, focus on the expansion of two key 

elements of the ANSF: The Afghan National Army and the Afghan National Police.  

 

The Afghan National Army (ANA)  

 

The ANA has already proven its value in combat. In the near-term, the ANA will play a key role 

in the shape and clear missions, as well as in the hold mission because the ANP is not yet strong 

and capable enough to perform the task. The ANA needs to be expanded and fully resourced for 

its de facto role in the current fight, even while more concerted efforts are made to build an 

effective ANP for the longer term. 
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NATO/ISAF and the US must focus in the near-term on building up the ANA to carry out critical 

counterinsurgency tasks and to hold in threatened population areas. At the same time, they must 

improve the ANP and ANCOP forces so they can provide hold capabilities where there is a less 

serious threat but when, and only when, this is clearly within their current capacity. This effort 

can only succeed if adequate resources are provided, if adequate time is taken to provide force 

quality as well as force quantity, and if NATO/ISAF and the US are willing to support the 

resulting force not only during critical periods of combat, but in phasing it down to a post conflict 

size that the GIRoA can fund and sustain. 

 

CSTC-A already is actively expanding ANA forces from an assigned strength of roughly 91,000 

to 134,000, and from 117 fielded kandaks to 179. It is procuring improved equipment and raising 

the number of Commando kandaks from 6 to 8. A total of 76 of the 117 fielded units are already 

capable of leading operations.  

 

There are three additional areas where decisions must now be made about the future of the ANA.  

 
¶ The first decision is to accelerate training and current force expansion goals, and to set a new goal for 

expansion of the ANA that will increase it from a goal of 134,000 men to 240,000 in 2014. This will mean a 

major expansion in funding, in training facilities and trainers, in equipment, and in mentors or partner 

units.  Resources to do this well should be identified and committed concurrently. Every regional and task 

force commander visited or interviewed indicated that such as expansion is now needed. If NATO/ISAF is 

more successful, then this process can be slowed and/or the force goal can be cut. Given the lead times, 

however, it is necessary to act now to begin this force expansion process, particularly if it is to be done both 

at the pace Afghans can support and to maintain the necessary force quality. 

 

¶ The second decision is to end the shortfall in NATO and ETT mentors, and resources. There are no easy 

ways to quantify the present shortfall, but CSTC-A reports that the ANA had a need for a minimum of 67 

OMLTs plus US trainers in July 2009. However, it had 56 OMLTs on the ground, of which only 46 were 

validated. American ETTs were also under resourced in the past, though ETTs are being replaced by the 

ñtwo BCTò concept of providing mentors.  The requirement for OMLTs also will expand along with the 

ANA. It will rise to 91 by the end of CY2010, and only a maximum of 66 OMLTs will actually be on the 

ground. This is a deficit of 25. Expert analysis is needed, but it may take the equivalent of a third new 

brigade combat team (changing the two-BCT approach to a three-BCT one) to correct this deficiency. 

Expanding to 240,000 men would require substantially more OMLTs plus additional ETT mentors, many of 

which must be carefully chosen to help the ANA develop critical new ñenablersò like artillery, engineering, 

C2, medical services, as well as logistics and sustainability. 

 

¶ The third decision is to create a full operational partnership, focused around the development of the ANA 

and key elements of the ANP, so that Afghans are a true partner in all NATO/ANSF and US operations and 

take the lead in joint operations as soon as possible. It is not enough for NATO/ISAF units to partner with 

the ANSF. The ANSF must be made a full partner at the command level as well. Afghans should see 

Afghans taking the lead in the field as soon as practical, and as playing a critical role in shaping all plans 

and operations as well as in implementing hold and build. This often cannot be done immediately; it must be 

done as soon as possible. This can be accomplished by embedding a brigade combat team,  brigade, or 

similar force into each echelon of each ANA Corps (which cover the same areas as the ANP regional 

commands) to provide the expertise and enablers to carry out joint planning, intelligence, command and 

control capabilities, fire support, logistic expertise, and other capabilities that the ANA now lacks and can 

acquire through partnership and joint operations with the US.  

 

The ANA Air Corps (ANAAC)  

 

The Afghan National Army Air Corps is already contributing to the COIN fight, and further 

contributions ï particularly lift and medevac ï would relieve ISAF of some key requirements. 

ANAAC development plans must be tailored to Afghan needs and capabilities. There is a clear 

case for giving the ANSF at least the currently planned mix of air lift, battlefield, mobility, RW 
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attack, IS&R, and multi-role capability. This would expand the ANAAC from a total of 36 

aircraft and 2,500 airmen today to 139 aircraft by CY 2016. 

 

There is a broader and more urgent role that the ANAAC can perform. It can develop the skills to 

support NATO in targeting and managing air operations, and take on responsibility for vetting air 

strikes and air operations. Such a partnership would do much to assure Afghans that Afghan 

forces were true partners in all air operations and played the proper role in reducing civilian 

casualties and collateral damage. Such a ñred cardò role presents obvious difficulties, but it will 

be applied to all NATO/ISAF operations, including ground operations, in time. Working to make 

it effective now as well as a key partner and part Afghan and NATO/ISAF strategic 

communications could have major benefits.  

 

The Afghan National Police (ANP) 

 

Improving the various elements of the ANP, while somewhat less time critical in terms of combat 

operations, is equally urgent due to the ANPôs central role in performing the hold function in 

population centers, without which COIN will not succeed. Such improvement, however, presents 

different challenges than improving the ANA.  

 

The ANP currently lacks the ability to support the hold and build missions in the face of insurgent 

attacks, bombings, and subversion. In July 2009, the Afghan Uniformed Police had an authorized 

strength of 47,000 and 51,000 assigned. Strength, however, is only part of the problem. The ANP 

faces critical problems in winning popular support and acceptance. Unlike the ANA, which is the 

most respected institution in the Afghan government, there is a wide consensus that many 

elements of the ANP are too corrupt, and too tied to politics and power brokers, to either be 

effective or win/retain popular support. 

 

As a result, NATO/ISAF plans raise serious questions as to whether the hold function can be 

performed with the NATO/ISAF and ANSF resources available, and without a major expansion 

of and improvement in the ANP. Time is critical because the initial phase of the hold function 

will require a transition to proving regular policing activity and supporting the prompt 

administration of justice, and ANP are not yet sufficiently trained, effective, and free of 

corruption in this regard. At the same time, the build phase cannot be properly implemented 

unless the ANP has the capacity and integrity to support an effective civil rule of law by Afghan 

standards and custom. 

 

There are several areas where NATO/ISAF and the US need to act to shape the future of the 

ANP: 

 
¶ First, reducing current levels of corruption in the ANP, and limiting the impact of political abuses and 

power brokers must be part of the operational plan for shape, clear, hold, and build. NATO/ISAF cannot 

succeed in its mission unless these problems are sharply reduced, and the ANP can carry out the political 

aspects of the hold mission and show that they provide real security and prompt justice. As is the case with 

the ANA, fighting corruption and political misuse of the ANP are as critical as expanding forces. This can 

only be done through great improvements in ANP leadership, facilitated by far more robust mentoring and 

training efforts. 

 

The Focused District Development (FDD) program is one possible key to this process. The program is still 

in development, and any effort to apply it is necessarily slow, because it is time and trainer/mentor limited. 

The Directed District Development program may offer a possible solution to provide an additional quick 

reaction capability, and this will need continuing reassessment to determine what scale of effort is practical. 
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Both programs also need to be tightly focused on ensuring that they meet the needs in the population areas 

most threatened by insurgent activity and where providing the hold function is most urgent.  

 

No ANP programs can succeed, however, where political interference, corruption, and power brokers block 

effective ANP action or ensure it cannot be reformed. Power brokers have a clear incentive and need to 

disrupt this process, as it directly threatens their operations.  This must be understood and be included as 

part of the planning for ANP improvement.  The political dimension of ANP development is as critical as 

the military and civil dimensions. 

 

¶ Second, major efforts need to be made to increase the size and quality of the ANP. NATO/ISAF should begin 

to expand the ANP and the other elements of the Afghan police from an authorized strength of 82,000 to 

160,000. In Kabul alone, for example, the current goal for the ANP is 4,800 and commanders feel some 

7,200 are needed. Current plans seem to leave the ANP underequipped for some aspects of its mission, in 

spite of current orders, and that additional attention is needed to improve the quality of its leadership and 

facilities.  

 

The ANPôs most urgent immediate need in order to execute this expansion, however, is for is adequate 

numbers of qualified trainers and mentors who have the military experience and counterinsurgency 

background that will be required for several years to come.  These must be placed under CSTC-A and the 

NMA-A, and not under civil leadership or trainers. The day may come when the ANPôs main mission is 

conventional law enforcement in a secure environment, but that day is years away and the ANP needs to 

focus on security. 

 

Filling these gaps will be difficult. The ANP faces even more severe shortfalls in partnering and training 

than the ANA.  A CSTC-A report in July 2009 stated that the ANP needed at least 98 additional POMLTs 

plus added US PMT trainer/mentors by the end of CY 2010, and 46 more by the end of CY 2011. It is 

requesting a total of 182 POMLTs and BMTs by the end of CY2011. There will be a need for added PMTs 

as well. However, these requirements will be substantially increased if the goal for the end-strength of the 

police was raised to 160,000 by the end of CY 2014.  

 

¶ Third, a major reorganization is needed to strengthen several major elements within the ANP. These include 

elite gendarmeries or paramilitary elements to deal with counterinsurgency and key hold missions. These 

could build on ANCOP and police commando cadres. The Afghan Civil Order Police (ANCOP) are 

designed to provide more capable forces that can defend themselves, perform key hold functions in urban 

areas, and provide a lasting police presence in less secure remote areas. Its assigned strength was 3,345 in 

July 2009, and it had four fielded brigade headquarters and 16 fielded battalion headquarters.  It could grow 

to 20 battalions by the end of the year; and significant further increases could take place in 2010. Other 

special elements may be needed to work with the NDS and ANA to eliminate any remaining insurgent 

shadow government, justice systems, and networks; and to deal with the investigation of organized crime 

and power brokers involved in gross corruption. The majority of the Afghan police can be trained to the 

levels of police capability suited to meet Afghan standards and needs. 

 

¶ Fourth, the development of the ANP must be linked to improvements in the Afghan formal and informal 

legal processes to provide prompt and effective justice. The ANP cannot succeed in meeting one of the most 

critical demands of the Afghan people -- the need for prompt justice ï unless ANP development is linked to 

the creation of effective courts and the rest of the formal justice and corrections systems, or use of 

Afghanistanôs informal justice system. The ANPôs problems with corruption also cannot be corrected unless 

the criminal justice system is seen as much less corrupt and subject to political influence. Fixing these 

problems reflects one of the most urgent demands of the Afghan people.  An integrated approach to ANP 

development and improved popular justice is critical and may need substantially more resources on the 

justice side of the equation. 

 

The Afghan Border Police (ABP) 

 

The ABP already has an authorized strength of 17,600 authorized and 12,800 assigned. 

Afghanistan will require a competent and sufficient border police function in the future. However, 

border forces are notoriously difficult to create and make effective under counterinsurgency 
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conditions. Afghanistanôs geography and historical border disputes make border enforcement 

even more difficult than usual, and NATO/ISAF and the ANSF have more urgent priorities.  

 

Present plans to develop the ABP should be executed, and the Focused Border Development 

program may help to improve performance, reduce corruption, and in crease government 

revenues.  These efforts should be complemented by specific technologies, including biometrics 

and ISR, to the extent feasible.  

 

Border protection, however, should not be a priority area for NATO/ISAF action or additional 

forces and capabilities. A tightly focused effort could help the Afghan government get substantial 

revenues from commercial vehicle traffic across the border than are now being lost through 

corruption. There is no prospect, however, that the ABP can seal the borders or do more in the 

near-term than harass the insurgency while becoming a source of casualties and more corruption. 

This is particularly true as long as elements of the Pakistan government and ISI covertly support 

key elements of the Taliban. 

 

The Afghan Public Protection Program (AP3) 

 

Tribal and local security forces can play a useful role under carefully selected conditions. The 

AP3 is a tribal force designed to provide the equivalent of security guards for district-sized areas. 

(In Afghanistan, there are 364 districts, excluding major urban areas). This force is still in 

development, and Afghanistanôs tribal and regional differences mean that it may not work in 

every area and needs to be carefully tailored to local conditions.  

 

The best approach is to use the AP3 model only where it is clear that local Afghan commanders 

and officials, and local NATO/ISAF commanders, feel this can work. Ensure that the expansion 

of the AP3 is fully coordinated with Afghan provincial and district officials, local ANSF 

commanders, and NATO/ISAF regional and task force commanders to limit loyalty problems and 

tribal friction. 

 

The Need for an Integrated Civil -Military Partnership  

 

NATO/ISAF and the US must follow several ñiron lawsò for force development in carrying out 

all these efforts,. First, they must pay as much attention to ANSF force quality as to increasing 

force quantity. They must not create units where there are inadequate mentors, partner units, 

facilities, equipment, and training capacity. Pay close attention to performance in the field versus 

formal training and quantified readiness measures. Second, they must properly equip and support 

ANSF forces or not put them into harmôs way. 

 

Every increase in ANSF force quantity must be accompanied by suitable improvements in force 

quality and in the size and capability of NATO/ISAF mentoring and partnering capabilities. As 

ISAF and USFOR-A adjust their command structures, regardless of the specific decisions about 

command structure, it will be critical to retain both the mentoring and partnering components of 

ANSF development.     

 

NATO/ISAF cannot win if it pursues the fragmented, stovepiped, and under resourced efforts  -- 

and real world lack of integrated civil-military efforts -- that have helped cripple ANSF 

development in past years. ñUnity of effortò has been an awkward cross between a lie and an 

oxymoron. Far too many national efforts have acted as if the ANSF was not involved in a real 

war. This cannot continue if a very real war is to be won. 
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Third, NATO/ISAF and the US must act to give to ñpartnershipò real meaning.  All the elements 

of NATO/ISAF must begin to work together with all of the elements of the ANSF to create 

equivalent forces that can conduct combined operations together. This will take time, resources, 

and patience. NATO/ISAF regional command Task force commanders must understand, 

however, that partnering with ANSF forces does not mean simply using them as they are, but 

making them effective, and treating operations as key real world aspects of training.   

 

Integrated Civil -Military Partnership  

 

More broadly, this partnership must go beyond simply fighting the insurgency. NATO/ISAF and 

the ANSF will lose the war unless their military successes are matched by a timely and effective 

civil -military effort in the field. It is not enough for the ANSF to be able to perform its security 

missions and develop an effective NATO/ISAF/US/Afghan partnership in security. A mix of 

NATO/ISAF and ANSF fighting forces can perform the shape and clear missions and part of the 

hold mission, but if this is all that is accomplished they will still lose the war to an opponent that 

can win a battle of political attrition against an Afghan government that is perceived as over-

centralized, distant, failing to provide basic services, and which is seen as corrupt as well as 

supporting power brokers rather than the people. 

 

NATO/ISAF, the US, and the ANSF must work together to provide civil-military action 

programs while security is being established and make this a key aspect of the hold and build 

missions. A transition should take place to leadership civil aid efforts and to Afghan provincial, 

district, and local government as soon as this can be made effective at the local level, but 

NATO/ISAF and the ANSF cannot wait and must establish basic services, encourage local 

leaders, and provide a functioning justice system immediately.  

 

They must realize that national elections and democracy do not bring any form of political 

legitimacy or loyalty without tangible actions,; only actions count. The grim reality is that the 

Afghan central government is too corrupt and incapable to take these neccessary actions in far too 

many areas and far too many ways. At the same time, outside civil aid efforts are far too narrow, 

far too security conscious, and far too oriented towards talk and planning to serve Afghan needs 

in the field. The ideal is an integrated civil-military effort.  

 

The reality must become a consistent operational demand for effective civilian and formal Afghan 

government action. This will take time, however, and in the interim some combination of 

NATO/ISAF and ANSF must act immediately to provide at least enough civil services and 

support to local governance to offer an alternative that is more attractive than the Taliban and 

takes at least initial steps to hire young men and underpin security with stability. They must 

provide at least enough justice and local security, jobs, and progress in areas like roads, 

electricity, water/irrigation, clinics, and schools to establish lasting security and stability.  

 

The mix and phasing of such efforts will vary as much by region and locality as the need for 

given kinds of tactics, and range from meeting urban needs to those of scattered rural tribal areas. 

In far too many cases, however, this will  require dramatically new standards of performance by 

the US, and other national aid donors. There must be a new degree of transparency that shows 

what aid efforts actually do produce effective and honest results in the field, actually do win 

broad local support and loyalty, and move towards true ñbuildò phase. 
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 In the process, a significant number of national caveats and restrictions on aid will  have to be 

lifted. Corrupt aid officials and contractors will need to be removed and blacklisted. Exercises in 

symbolism, ephemeral good works, fund raising and ñbrandingò will need to be put to an end. 

Above all, the military must act immediately when civilians are incapable and these efforts will 

need ANSF support and leadership where the Afghan civil government cannot act. There is little 

point in fixing the efforts that can win the war, and not fixing the efforts that will lose the peace. 
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Introduction: Creating the Afghan Forces Needed to Win 

 

The Afghan National Security Forces (ANSF) have made significant advances during the last 

few years, but their development had low to moderate priority for nearly half a decade. It was 

not until 2006-2007 that the ANSF began to have meaningful force goals, and to have 

adequate NATO/ISAF and US aid in developing its ñforce quantity.ò Its present goals are 

probably still only about half the level needed to work with NATO/ISAF forces; implement 

the ISAF/Afghan strategy of shape, clear, hold, and build, and defeat the insurgency. Critical 

problems still exist in ñforce qualityò because of a long-standing lack of mentors and 

partners, equipment, and a lack of the financial support the ANSF needs to grow and become 

effective.  

 

This situation must be reversed as soon as possible. The insurgency has steadily gained 

ground for the last half decade, and the war has reached the point of crisis. The Afghan 

government, NATO/ISAF, and the US cannot win ï even in the limited sense of giving 

Afghanistan reasonable stability and security and ensuring it is not a haven for international 

terrorist movements -- unless this situation changes radically and immediately.  An effective 

ANSF is only one of the elements of any meaningful kind of victory, but it is a critical one. It 

also involves significant lead times, and placing ANSF development on the right track 

requires immediate decisions and resources 

 

The following key shortcomings still cripple the ANSF, and must now be corrected: 

   
¶ The ongoing problems growing out of past failures to set the proper goals for ANSF expansion, provide 

adequate numbers of mentors and partners, and to fund the level of effort required. 

  

¶ A lack of sufficient capacity  and capability of all types of ANSF, across the theater; 

 

¶ A lack of clear near-term priorities and timelines for developing the capacity and capabilities of the 

ANSF required for the current fight extend beyond the ónear-termô of 12-24 months; 

 

¶ A lack of longer term plans to expand and sustain the ANSF for the length of the entire campaign, and 

help Afghanistan achieve lasting security and stability. 

 

¶   A NATO/ISAF effort that has lacked unity of command, and the ability to flexibly apportion both 

ANSF and ISAF forces across the battlespace; 

 

¶ A failure to make the ANSF a full partner with the ISAF and to lay the ground work for transfer of lead 

security responsibility; and 

 

¶ A lack of effective coordination among the elements of the ANSF. 

 

Virtually all of these shortcoming are correctable over the next three to four years, and major 

progress can occur in the next 12-24 months. The flaws in ANSF force development are not 

the result of Afghan decisions, or the efforts of US and NATO/ISAF advisory teams and 

planners in Afghanistan. They have been inflicted by decisions made in national capitols, and 

largely in Washington.  

 

They have stemmed from years of acting as if Afghanistan did not face a serious and growing 

insurgency; under resourcing every aspect of the war in ways that allowed the insurgents to 

take the initiative.  In the case of the US, many of the failures in todayôs ANSF are the 

product of a critical half-decade in which the White House, OMB, and OSD cut back on 
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requests from US commanders and ambassadors, and essentially had no meaningful strategy 

for Afghanistan.  

 

It was decisions in Washington that gave priority to Iraq in ways that created a major risk 

that the US and its allies will lose the war in Afghanistan. Most such decisions came from the 

executive branch, but others were the product of a US Congress that talked about 

Afghanistan, but failed to act. For Americans, the fault does not lie in our allies but in 

ourselves.  
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The ANSF is Vital to NATO/ISAF Success 

This situation has to change ï and the US has to lead in terms of providing the necessary 

support and resources ï or the war will be lost. More than that, there will be no meaningful 

exit strategy where NATO/ISAF and the US can transfer security responsibility to the 

Afghans. The cost of failure will far higher in body bags and funds than effective action, and 

it will leave the Afghan people caught up yet again under extremist leaders or in another 

round or civil conflict.  

 

Just as NATO/ISAF cannot succeed unless it addresses and helps to eliminate the critical 

weaknesses in the Afghan government, it cannot succeed unless it creates strong and 

effective Afghan National Security forces. The NATO/ISAF effort to train, partner, and 

expand the ANSF must have as high a priority as direct military action against the Taliban 

and other elements of the threat.  

 

NATO/ISAF strategy now has this priority for the development of the ANSF, but the actual 

execution of such a strategy has been hampered by a severe lack of resources.  Correcting 

existing problems in force quality, acceleration of current ANSF growth plans,  and 

expanding the ANSF to the needed force levels will require additional U.S. and other ISAF 

partners, mentors, and funds.  These resources also need to be committed immediately. Near-

term (12-24 months) requirements for the ANSF forces needed to fighting the insurgency are 

already time critical. 

 

The exact costs of these changes are still being examined, but they will not be cheap. 

At present,  the Department of Defense reports that CSTC-A receives funding through 

the Afghan Security Forces Fund (ASFF) to equip,  train, and sustain the ANSF.  

These funding streams have been erratic, and have also been driven by the need to 

constantly readjust expenditures to deal with rising force goals, accelerated 

development plans, and a persistent failure to anticipate the demands imposed by a 

steadily intensifying conflict. 

 

ANSF force development is now receiving far better funding for the ANSFôs existing force 

goals at the existing pace of development. As is shown below, the ANSF will receive some 

$5.6 billion in FY2009 and $7.4 billion in FY2010. This funding profile is summarized 

below: 

 
                                                                                        FY 2009                        FY 2010  

ANA  $4,023.9M  $4,702.4M  

ANP  $1,513.6M  $2,752.9M  

Related Activities  $69.3M  $7.4M 

Totals  $5,606.8M $7,462.7M 

 

It still, however, presents serious problems even in funding existing force goals. DoD 

reported in its report on Progress toward Security and Stability in Afghanistan in June 

2009 that, 

 
The fiscal Year (FY) 2009 ASFF request for the existing force totaled $5.6 billion, including 

$4.0 billion for the ANA, $1.5 billion for the ANP, and $68.0 million for related activities 

including the training and operations of Detainee Operations and COIN activities.  FY 2009 

Bridge Funding was received in the sum of $2.0 billion, including $1.2 billion for the ANA, 

$842.0 million for the ANP and $4.0 million for the Related Activities.  An additional $3.6 

billion has been requested in the FY 2009 Supplemental Appropriation.  ANSF development 
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efforts are conditions-based; therefore it is not possible to provide a reliable estimate of a long-

term ANSF budget. 

 

Until the beginning of 2009, the NATO ANA Trust Fund was used only for ANSF  

development costs, which included fielding, equipping, and shipping of donated equipment.  In 

March 2009 NATO approved the expansion of the ANA trust fund to cover ANA sustainment 

costs to allow non-NATO countries to contribute.  The expectation is that the expansion of the 

trust fund will encourage increased international contributions for ANSF sustainment; however, 

as of April 2009, contributions have been limited. 

 

éThe ANA will reach its current objective of 134,000 forces by December 2011.  The United 

States will take the lead in supporting the expansion by providing funds for the initial training 

and equipping of new ANA units.  CSTC-A has requested $589 million in supplemental funds in 

order to build the first eight kandaks of the new force structure in FY 2009.  Because of the 

limited amount of equipment immediately available for accelerated fielding, these kandaks will 

initially receive only 40 percent of the standard infantry kandak transport capabilities.  The new 

kandaks will be used to provide security along the Ring Road.  The long-term final end-strength 

for the ANA is conditions-based and may increase in the future. 

 

There is no meaningful public reporting on the shortfalls in funding the ANSF, or cost 

estimates of the  cost of fully implementing and sustaining current ANSF force plans, 

and the options for expanding them. Doubling the force will obviously mean sharp 

increases in cost, but these increases will depend heavily on the rate of force 

expansion, force quality, and a host of other factors. As a guesstimate, the range could 

be an increase from the present $5.6 billion to some $9 billion to $13 billion a year ï 

but this is truly a guesstimate. What is clear is that the Afghan governmenbt has no 

near to mid-term capability to pay these costs, they will need to be sustained for some 

five to ten years, and allied contributions will be limited at best. 

The Key Elements of Success and the Key Challenges 

Current plans to develop the ANSF are summarized in Figure One. These plans will make 

significant additional progress, but they will not be adequate to create the combination of 

ANSF and NATO/ISAF forces needed to achieve the immediate objectives of the next 12-24 

months, and to create the circumstances and an ANSF that can accept lead security 

responsibility and eventually permit NATO/ISAF forces to depart.  

Building the Force 

NATO/ISAF commanders at every level express nearly universal concerns about the need for 

such action: there are currently too few ANSF forces in their areas to accomplish the 

mission; the proposed timelines for fielding additional ANSF to their areas are too slow; the 

capabilities of the current ANSF, particularly the ANP and ABP, are inadequate; and some of 

the ANSF, particularly the ANP and ABP, are riddled with corruption which leads to popular 

alienation as well as ineffectiveness.   

 

 At the same time, increased and higher quality Afghan forces are presently needed in 

offensives that are already underway. As ISAF and ANSF forces clear key population 

centers, Afghan forces must assume the task of keeping these centers cleared (hold) and to 

performing the mix of COIN and regular policing activity necessary for hold and build. It is 

the ANSF, working with local Afghan officials, that ultimately will give the critical hold and 

build phases of NATO/ISAF strategy effectiveness and win popular support. 

 

Current ANSF resourcing and expansion plans are simply not adequate to meet these 

challenges of the COIN fight.   Work by the US-led advisory team in CSTC-A, and 
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NATO/ISAF advisors show that key elements of the currently planned expansion of the 

Afghan National Army (ANA) and Afghan National Police (ANP) need to be accelerated 

immediately, that the total size of both the ANA and the ANP need to be nearly doubled by 

2014, and that outside funding may have to double as well. 

Dealing With the Problems of Afghan Corruption and Power 

Brokering  

Getting the proper support from the US and NATO/ISAF countries, however,  is only part of 

the challenge. The problems  in the ANSF have been -- and are -- compounded by failures in 

the Afghan government, although there are many competent Afghan officials and officers. 

Corruption and the lack of capacity in the GIRoA have created critical problems in 

developing and employing the ANSF, particularly the ANP and ABP.  

 

It is not enough to create Afghan forces that are effective in combat. The Afghan people must 

perceive the ANSF as legitimate and trustworthy if it is to be effective in the óholdô and 

óbuildô missions.  Corruption and the perception of corruption in both the Afghan 

government and the ANSF -- particularly in the ANP ï has shaken popular confidence and 

affected the Afghan peopleôs decisions about their ability to trust Afghan forces. Worse, the 

broader corruption and influence peddling in the Afghan government, partly the central 

government, has reached the point where it often interferes in the leadership, deployment, 

and use of Afghan forces in ways that sharply undermine their effectiveness and  discredit 

them from the outside. 

 

Fortunately, there are many honest and competent Afghan officers and officials at every 

level. US and NATO/ISAF must work with them directly to ensure that corruption and power 

brokers cease to present major problems in shaping the ANSF and in its operations. Failed 

and corrupt officials and officers need to be removed, bypassed, isolated, and deprived of all 

NATO/ISAF and US funds and support. In contrast, NATO/ISAF  and the US need to work 

closely with honest officials and officers in ways that are transparent and that the Afghan 

people see provide lasting security, create a climate that helps provide prompt justice, and 

creates civil-military programs to meet their economic needs -- rather than simply uses the 

ANSF as a fighting force.  

The Need for a Moral and Ethical Approach to Afghan Force 

development 

NATO/ISAF and the US face an equally serious challenge in shaping the way Afghan forces 

are used. The expansion of Afghan forces will involve experiments in training cycles, force 

expansion, and partnering as substitutes for military experience that are high risk efforts and 

will need to be constantly evaluated and recalibrated.  

 

Such efforts have a moral and ethical dimension as well as a military one. Afghan forces 

must not be rushed into the field in ways where NATO/ISAF and the US sacrifice Afghan 

soldiers and policemen in the interest of victory, or ask them to take unreasonable risks that 

NATO/ISAF and US forces will not take. It is one thing to push the development of Afghan 

forces in the face of a military crisis. It is another to overstretch them, rush them into service, 

and use them up. 

 

Current optempos for the ANSF, -- including developing and fielding a force while 

simultaneously fighting an insurgency -- has left little room for forces, particularly the ANA, 

to maintain a balanced cycle of combat, training and leave time.  They need to be put on such 
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a cycle even as some aspects of the training process are accelerated. If continued without 

respite, that optempo is likely to exhaust the force; to have a deleterious impact on retention; 

and to allow no room for the critical additional training required.   

Two Critical Conditions for Success 

In short, NATO/ISAF and the US cannot succeed in developing the ANSF in the ways 

required unless they meet two tests.  

 
¶ First, every aspect of force development must be tied to clear demands that the ANSF serve the 

nation and the Afghan people in ways that minimize corruption, power brokering, the interests of 

given national and regional leaders, and tie the aid and force development efforts to commanders and 

the use of the ANSF to valid military requirements. It must be clear to Afghan officials, officers, and 

power brokers at every level that they will be pushed out of their positions, bypassed, or blacklisted 

when they serve their own interests and not those of the nation. 

 

It will be particularly critical to expand every element of ANSF forces at an Afghan pace that will 

produce adequate numbers of properly trained officers and NCOs, to ensure that those who prove 

competent are promoted and put in key command positions, and to remove those who are not 

competent, corrupt, or that respond to informal power brokers and political favoritism. 

 

¶ Second, the standard for force development must be that NATO/ISAF and the US accelerate force 

development with adequate funds, mentors, and partners, in ways that limit casualties and the strain 

on Afghans to levels approaching those that allied forces face. Short term tactical expediency is not a 

substitute for real and lasting partnership, or using up Afghans as a substitute for coalition forces. 

 

As has been mentioned earlier, NATO/ISAF and the US must also look beyond the short term needs 

of force expansion and the shape and clear phase of the fight. It must develop plans to make the 

ANSF a force that can independently defend the nation, and to deal with probable force cuts once the 

insurgency is defeated.  

 

Both of these requirements seem to be fully understood by NATO/ISAF and US officials, 

commanders, and advisors in Afghanistan. It is far less clear that capitols have the same 

understanding of these priorities or are presently prepared to act and set the proper standards 

for action. 
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Figure One: Afghan Force Development 
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Creating a True Partnership 

More resources and more realistic force goals are critical. The best way to meet the other 

conditions for successful force development is to make the ANSF a true partner in every 

NATO/ISAF and US operations. Fortunately, NATO/ISAF and the US already have 

important reforms underway. NATO/ISAF and US efforts to improve ANSF development 

has hardly been passive; they have rather been critically under-resourced. 

 

The overall command structure of NASTO/ISAF and US forces affecting the development of 

the ANSF is shown in Figure Two. NATO/ISAF and US force development efforts are now 

being combined under one commander and into a NATO Training Mission-Afghanistan 

(NTM-A). This is creating the structure shown in Figure Three, and is a critical step towards 

fully integrating the NATO/ISAF and US training efforts: 

 

¶ SHAPE guidance signed on 25 June 09 provided implementation instructions for creating NTM-A  

¶ The guidance directs:  

¶ Sixteen tasks for NTM-A to be implemented as and when resources are available.  

¶ Cdr, CSTC-A is being dual-hatted as COM, NTM-A report directly to the COM ISAF.  

¶ NTM-A was established in concept by the NAC Summit in April 09.  

¶ NLT 15 Sept 09.   

¶ Key tasks will remain within CSTC-Aôs current Generate the Force and Develop the Force Lines of 

Operation.  NTM-A will not execute MoD and MoI Ministerial Development. 

 

Other, more detailed, improvements are taking place within the command and control (C2) 

structure of the training and command process and are shown in Figure Four. These steps 

could do much to correct the past problems in what has been a poorly coordinated and 

inefficient effort. 

 

It is also important to note, however, that this analysis is being written at a time when some 

CSTC-A functions are expected to transfer to the new three-star HQ, and when NTM-A has 

not yet been established. It seems likely that this transfer will enable CSTC-A and NTM-A to 

focus more effectively on improvements in force development. The establishment of NTM-

A, including the dual-hatting arrangement with CSTC-A, has the potential to help solve 

several major challenges that the ISAF has faced. 

 
¶ First, the arrangement may help synchronize ISAF and U.S. approaches toward the ANSF mission.  One 

caveat is that the transfer of TF Phoenix to the three-star HQ will require close integration among the 

dual-hatted NTM-A/ CSTC-A, and the three-star HQ, on the ANSF mission, to ensure top to bottom 

integration from the ministerial to the ground level. 

 

¶ Second, NTMA provides a readily available alternative for those TCNs that are ready to contribute but 

prefer not to provide combat forces. 

 

 



Cordesman: Afghan Security Forces                                                             7/27/09                    Page 9 

Figure Two: The Overall NATO/ISAF and US Command Structure Affecting Afghan 

Force Development 
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