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Preface and acknowledgements 
 
In the autumn of 2005 I sat behind my desk in the office in the 
Hague, when suddenly the telephone rang. I picked it up and there 
was the voice of Myriame Bollen, who I knew from the Netherlands 
Defense Academy, asking me if I was interested in a job there. This 
was one of those phone calls that comes out of the blue. I listened 
to the explanation of her reason for calling: “We’d like to support 
more academic research, done by ‘young’ officers and related to 
everyday military practice, which can also be used for teaching 
purposes”. To be honest, at that moment I only had a very vague 
idea of what my role could be, so I said: “Thank you for calling, but 
I have to think about this.” Well, I gave it ample thought and the 
final outcome of the phone-call is the thesis that lies in front of 
you now, waiting to be read and judged. By the way, Myriame, 
thank you for calling. 
 
Before the subject of this thesis, entitled Performance 
Measurement during Operations within the Field of Defense, 
Accounting, Control and Economics, was defined, I had developed a 
host of ideas and an even greater number of research plans. In this 
phase I received helpful guidance from Robert Beeres, who is 
probably best characterized as what people imagine a scientist to 
be: a bit quaint, moody at times, and known for making 
unexpected remarks to all and sundry, but working with a passion 
and always coming up with the opposite side of an idea.  He 
combines these characteristics with a never-ending enthusiasm for 
teaching, a straightforward attitude, an amazing ability to explain 
to colleagues how to make their research worthwhile, and a keen 
interest in the tradition of brewing. Thank you for your efforts in 
keeping Defense Accounting, Control and Economics interesting, 
stressing the importance of combining research and teaching, and 
shaping and supervising this present research project. 
 
Defense Accounting, Control and Economics (DACE) is a field of 
research that always requires some explanation. The reader should 
be warned never to use this term at parties when having to answer 
that eternal opening question: “And what do you do 
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professionally?” I am always tempted to say something else 
instead, like: “My work is aimed at making sensible use of 
taxpayers’ money”. Indeed, performance measurement as an 
aspect of DACE supports the defense organization in making the 
right decisions, making the most profitable use of funds, and 
convincing stakeholders of it. It could be argued, of course, that 
the Ministry of Defense is notorious for not being the “most perfect 
” example in this respect. What is it, then, that we actually know 
about performance measurement, especially during operations? 
This thesis is an attempt to gain more knowledge about this subject 
and to shed some light on the many venues still open for future 
research.  
 
As to my role as researcher: I am glad I could be one, and not the 
partner of one. Tanja’s unstinted support while having her own 
professional career and being a mom at the same time has helped 
me through the fairly long process of working towards an unknown 
result, a process that, to be honest, at times intensified my grumpy 
nature. 
 
Luckily, Sjo Soeters has the ability to always see the sunny side of 
research and the knack to deactivate my counter-productive 
character traits. At a later stage in the research process Sjo 
became actively involved as promoter of this research project 
devoting part of his precious time to guiding me patiently and 
stimulating me right to the end of it.  
 
Furthermore, I would like to thank the members of the committee 
for reading the manuscript and giving their valuable comments for 
improvement. Next, the co-authors of the publications, of which 
parts have prompted this research, have been very supportive and 
inspiring. Without the research environment that exists at the 
Faculty of Military Sciences of the Netherlands Defense Academy, I 
would not have been able to complete this project. Finally, I would 
like to express my gratitude to Martijn Kitzen and Wouter Mouthaan 
for supporting me during the defense of this thesis. If this thesis 
contributes to reflecting on performance measurement during 
military operations, and to providing more and better relief to the 
people in need, it will have fulfilled its most important purpose. 
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The construct refers to the 
process of combining ideas into a 
congruous object of thought. This 
chapter reveals the construct of 
this dissertation. 
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1.1 Introduction 

The International Security Assistance Force (ISAF) in Afghanistan is 

an example of contemporary expeditionary military missions. The 

ISAF mission consists of defense, diplomacy, and development 

policies and includes elements such as stabilization, humanitarian 

aid, post-war reconstruction, economic and social rehabilitation, 

security sector reform, and democratization (Dobbins et al., 2005; 

Junne & Verkoren, 2005).  

 

Since 2001 over forty contingents of different armed forces and 

hundreds of national and international development organizations 

have been active in Afghanistan (Goodhand & Sedra, 2007; 

Monshipouri, 2003; Piiparinen, 2007; NATO, 2009). In order to 

support rebuilding this war-torn society they have operated 

alongside each other in their day-to-day operations (Beeres & Van 

Fenema, 2008; Donini, 2007; Freeman, 2007). After bringing their 

missions to an end, the international community can dedicate their 

scarce resources, such as personnel, equipment and financial 

means, to other goals and other areas in the world (Ayub & Kouvo, 

2008; Narten, 2008; Rondinelli & Montgomery, 2005). Clearly, the 

proper use of resources is an important aspect of such missions.  

 

Organizations such as the North Atlantic Treaty Organization 

(NATO), leading the ISAF mission in Afghanistan, have implemented 

different performance measurement methodologies to ensure the 

proper use of resources. NATO applies the Effects-Based Approach 
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to Operations (EBAO) to reach this goal. In general, EBAO seeks to 

create a holistic picture of the operational environment to enhance 

military planning, the conduct of operations, and the assessment of 

the efficacy of those operations. Within this view, commanders and 

staffs at all levels should be able to synchronize their efforts with 

those of other governmental, international, and non-governmental 

organizations (Farrel, 2008; Gregor, 2010; Prescott, 2008).  

 

However, in practice many difficulties occur. For instance, while 

the military forces extensively make use of the concept of EBAO, 

the tools and models are biased towards measuring physical effects 

on near-peer forces (Clancy & Crosset, 2007). The collective and 

comprehensive character of missions that aim to rebuild a nation 

makes it difficult to develop a single authorative concept to 

measure progress and to do the right things, at the right times, in 

the right ways, with the right means (Donini 2007; Freeman, 2007; 

Meharg, 2010; Rietjens & Bollen, 2008). The measurement of 

performance in public organizations is certainly not an 

unproblematic ‘standard recipe’ (Modell, 2004; Soeters et al., 

2010). 

 

This study adds to the literature on public organizations introducing 

performance measurement instruments that were developed in 

business administration but lack efficient output controls driven 

through ‘the invisible hand’ of transparent markets (Barton, 2004; 

Beeres et al., 2010; De Bruijn, 2007; Hofstede, 1981; Mol & Beeres, 
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2005; Speklé & Verbeeten, 2008). Especially armed forces are 

traditionally not associated with introducing such instruments and 

methods (Ter Bogt et al., 2010). Therefore, they have not received 

much attention in this respect. 

 

1.2 Research Goal 

This dissertation describes and analyzes performance measurement 

during the ISAF operation in (South-) Afghanistan from a managerial 

perspective. The aim is to expand current knowledge about 

performance measurement in military organizations characterized 

by pluralistic demands and a high degree of uncertainty about 

outcomes in situations where decisions about life and death are 

being made. The operation in Afghanistan is used as an illustration 

of the context that surrounds performance measurement in military 

operations. 

 

The central research question of this dissertation is: 

 

in what way is performance measurement practiced by 

military organizations during the expeditionary military 

operation ISAF in South-Afghanistan? What problems are 

encountered and what solutions are developed?  

 

Due to the lack of openness of military organizations and the 

unique context in which such organizations operate research into 

this subject is scarce. This study analyzes the subject of 
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performance measurement as if looking through a prism allowing 

me to divide white light into colored beams. This approach aims to 

distinguish various aspects of the central research question in an 

explorative manner.  

 

In the chapters three, four and five sub-research questions are 

introduced to shed light onto specific aspects of the central 

research question. Before examining these questions, chapter two, 

taking a closer look at the pay processes within the Afghan National 

Army (ANA), describes the unique context of the military 

operations in Afghanistan.  

 

To elaborate on the central research question and the remainder of 

this dissertation, the next section of this chapter presents 

performance measurement in public organizations with specific 

attention towards armed forces. Then, the outline of the book is 

clarified. This introductionary chapter ends with methodological 

considerations that guided the design of the studies presented in 

this dissertation. 

 

1.3 Performance measurement in public organizations 

Performance measurement in public organizations is defined as a 

tool for improving government services: taking and allocating 

responsibility for the performance of an organization and being 

accountable for its results (Bouckaert & Halligan, 2008). 

Performance measurement influences behavior of managers and 
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employees ensuring that they exhibit organizationally desirable 

behavior. It generates key information on government funding, 

activities and achievements (GAO, 2002) and it is an instrument to 

facilitate and improve planning, coordination and decision making 

in organizations (Van Veen-Dirks, 2010).  

 

Performance measurement is not new for public organizations such 

as armed forces. In general western government organizations have 

been heavily criticized for their perceived lack of effectiveness, 

efficiency and transparency from the 1970 onwards (Osborne & 

Gaebler, 1992; Van Helden, 2005; Hood, 1991, 1995, 2004; Groot & 

Budding, 2008). Therefore, the current management philosophy in 

government organizations is driven by concerns about legitimacy 

and efficiency in public spending (Speklé & Verbeeten, 2008). This 

philosophy is labeled New Public Management (NPM).  

 

In essence, the goal of NPM is to improve the efficiency and 

effectiveness of public organizations by introducing accounting 

techniques used in private organizations. Within this philosophy, 

the use of accounting techniques with the aim to measure 

performance is one of the cornerstones (Bouckaert & Halligan, 

2008; Johnson, 2005; Lapsley, 1999, 2008). NPM strives towards 

“lessening or removing differences between the public and the 

private sector and shifting the emphasis from process 

accountability towards a greater element of accountability in terms 

of results” (Hood,1995: 94).  
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Performance measurement techniques are part of Management 

Accounting and Control (Van Helden, 2005: 1; Vollmer, 2009). 

Management Accounting and Control (MAC) is focused on collecting 

and analyzing relevant information for planning, decision making, 

and evaluation in organizations (Merchant & Otley, 2009; Widener, 

2007). Concrete examples of MAC techniques that can be used for 

performance measurement are cost calculations, transfer pricing, 

benchmarking and the introduction of quasi-markets and budgeting 

(Al-Omri & Drury, 2008; Skaerback & Thisted, 2004; Considine & 

Lewis, 2003; Van Helden & Tillema, 2005; Kurunmaki & Miller, 

2006; Modell & Wiesel, 2008). 

 

Although research and practice have recognized performance 

measurement as an important aspect of managing public 

organizations, the implementation of private sector management 

accounting techniques - such as emerging in NPM - is controversial 

and certainly not an unproblematic ‘standard recipe’ (Boyne & 

Chen, 2007; Modell, 2004; Vakkuri & Meklin, 2006; Pollit, 2005). 

One reason for this is that compared to private organizations, 

where these accounting techniques have developed their track 

record, public organizations lack a transparent price mechanism as 

part of an efficient market (Barton, 2004). In general, the 

effectiveness and efficiency of public organizations cannot be 

expressed in a single financial figure such as profit (Kurunmaki & 

Miller, 2006). Another reason is that there is a vast ambiguity 
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between goals of public organizations which hampers a transparent 

comparability between them (Lapsley, 2008).  

 

But there are also specific negative aspects of performance 

measurement mentioned in the literature. A well known problem is 

the perverse effect of performance measurement (Lapsley, 2009) 

such as ‘gaming the numbers’ (Hansen et al., 2003). Furthermore, 

pressures can exist to declare that policy objectives have been 

obtained even though this may not necessarily be (completely) 

true. Hence, claims of success may be merely ‘political spin’ 

(Cohen, 2006). More examples of negative aspects are that 

performance measurement can increase bureaucracy (Power, 1994) 

and that it can block innovation in organizations (De Bruijn, 2007). 

Other criticism is directed towards the content of performance 

measurement. For instance, the sheer finding of a causal 

relationship between actions and the effects or outcomes is 

difficult, especially in multi-value and political organizations 

(Glenn & Gayton, 2008; Vakkuri & Meklin, 2006).  

 

Among the benefits of performance measurement in organizations, 

an increased focus on customers, transparency, effectiveness, 

efficiency, quality and learning has been described (De Bruijn, 

2007; Kurunmaki & Miller, 2006; Modell & Wiesel, 2008; Umashev & 

Willet, 2008). Through assessing performance in organizations it 

may be possible to improve the coordination, communication and 
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accountability of the activities (Diehl, 2008; Fast & Neufeldt, 

2005).  

 

1.4 Performance measurement in military organizations 

Armed forces of modern western societies have developed from 

large standing forces to the smaller expeditionary forces of today. 

Pressures that caused this transformation stem from the changing 

context after the fall of the Berlin Wall. The armed forces had to 

face the collection of ‘peace dividend’. They had to be leaner and 

their budgets were reduced (Sandler & Hartley, 1995). At the same 

time they started to actively participate in expeditionary missions 

due to the changing worldwide security environment which 

provided them with new raisons d’êtres (Brzoska, 2006; Detomassi, 

2002).  

 

Facing the ambition of the international community to rebuild 

nations in conflict with small expeditionary forces, attention in the 

armed forces was directed towards performance measurement 

during operations. Besides combat and security tasks, the military 

had to execute a range of reconstruction, stabilization and 

humanitarian activities during expeditionary missions (Beeres et 

al., 2010). With performance measurement during operations, two 

different approaches in military organizations seem to come 

together.  
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Traditionally, performance measurement in the military is foremost 

associated with training and readiness of forces, the cost and 

effects of weapon systems and the arms race (e.g., Denicoff et al., 

1967; Enke, 1962; George, 1999; Hartley, 2006; Haywood, 1954; 

Kaufmann, 1994; Hitch & McKeen, 1960). But, the actual 

deployment in missions and the comprehensive character of 

contemporary expeditionary operations caused performance 

measurement during operations that is based only on readiness and 

combat power to be insufficient. These deployments require 

evaluation criteria regarding aspects such as reconstruction of 

infrastructure, security and the establishments of a government 

(Beeres et al., 2010). Therefore, a performance measurement 

approach in line with the focus on results in the NPM philosophy is 

also used during operations.  

 

This results approach which is now applied during military 

operations was originally aimed at the bureaucratic military 

organization in the home country (e.g., Barton, 2004; Barzelay & 

Thompson, 2006; Detomassi, 2002; Harrel, 1977; McDonough, 2005; 

McGregor & Van Voorhis, 1951; McLaney, 1969; Mol & Beeres, 2005; 

Mol, 1996; Potter, 1918). Armed forces are in fact notorious for the 

introduction of bureaucratic principles that claim to enhance 

performance (Lemarchand, 2002; Suojanen, 1961).  

 

Looking back, the Secretary of Defense of the armed forces of the 

US, McNamara, introduced performance measurement techniques 
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aimed at the management of the armed forces with the 

introduction of Planning Programming and Budgeting Systems 

(PPBS) in the 1960’s (Cook, 1986). PPBS can be categorized as a 

form of systems analysis that integrates different techniques for 

resource planning and budgeting in order to expand the planning 

horizon and achieve output and results control (Jones & McCafery, 

2005). For example, PPBS tries to accommodate comparisons of 

effectiveness and efficiency between services of the armed forces. 

McNamara’s primary aim was to decrease the decision making 

power and the political influence of the generals that had grown 

substantially during and after the Second World War (Chwastiak, 

2001). In a way, this approach is revisited through the NPM 

philosophy in the public domain. 

 

Notwithstanding these developments, the armed forces have 

attracted only little attention in the performance measurement 

literature up until now. A sense of secrecy surrounding armed 

forces products and services accounts for the limited interest in the 

academic literature (Catasús & Grőnlund, 2005). Secrecy poses 

constraints on the collection and publication of information. 

Secondly, in the main-stream literature armed forces are not 

associated with introducing the NPM philosophy (Ter Bogt et al., 

2010). This thesis aims to fill this void in the academic literature.  
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1.5 Outline of the dissertation 

The core of this dissertation describes and analyzes performance 

measurement in ISAF. It focuses on Regional Command South of 

NATO situated in Kandahar. This headquarters commands and 

controls the military actions and restructuring activities in 

Southern-Afghanistan. Three conceptual organizational levels in the 

ISAF mission are addressed. These are the operational level, the 

tactical level and the strategical level. The outline of this 

dissertation is visualized in figure 1.1. 

 

Figure 1.1: Outline of the dissertation 

 
 

The first chapter after this introduction - chapter 2 - sketches the 

context of the NATO operation in Afghanistan. It is important to 
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develop an understanding of the context of the mission in 

Afghanistan before specifically concentrating on the theme of 

performance measurement itself. Without understanding the 

context it is difficult to grasp possible problems and issues that are 

encountered in practice (Lapsley, 2009; Goa, 2009).  

 

Then, performance measurement is described with a focus on the 

operational level. The operational level concerns the planning, 

control and decision making for the day-to-day activities in the 

area of operation.  

 

Next, the focus is directed towards the tactical level in the ISAF 

mission. This involves the organization of the mission and the 

collaboration with other organizations in the area of operation.  

 

Finally, the strategic level in the ISAF mission is addressed by 

exploring if characteristics of reconstruction and development 

projects can serve as one of the foundations to measure strategy 

implementation.  

 

This structure is based on the need to classify different conceptual 

levels in organizations. In military literature three levels are 

distinguished: the tactical, operational and, strategic level (e.g., 

Gray, 1999) (Figure 1.2). Confusingly, although organizational 

literature uses the same terms to classify organizational levels, the 

sequence of the first two levels is interchanged: operational, 
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tactical and then the strategic level (e.g., Anthony & Young, 2003; 

Johnson & Scholes, 2002). 

 

Figure 1.2: Conceptual levels in organizations 

 

 
 

Both the military and the organizational perspective focus on 

distinct categories in organizations in order to identify problems 

and solutions and develop and position different management 

concepts and systems in organizations. Because I use a managerial 

perspective on military organizations and to avoid confusion, I will 

apply the organizational classification throughout this dissertation. 

In the next sections the different chapters of this dissertation are 

introduced in more detail. 
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Performance measurement: the context 

Chapter two, ‘Payday’, describes the processes of paying salaries 

to the personnel of the Afghan National Army. This chapter 

addresses the context of the ISAF operation and has a qualitative-

empirical character. In Afghanistan, where there is neither a 

physical nor an economic infrastructure of any significance, the 

payment of salaries is an overwhelming problem for government 

organizations. Therefore, the international community is providing 

advisers for Afghan government organizations, including the armed 

forces, to support them in their attempts to improve all sorts of 

operational and managerial aspects including financial processes.  

 

The payment process is specifically chosen because it is of 

imminent importance for the success of the development of 

security forces as a part of nation building (Chan, 2007; Grunow, 

2006). As the recent banking crisis in Afghanistan shows (Filkins, 

2010) the financial system remains fragile, and distrust is an 

obstacle for the effective and efficient organization of security 

forces. If soldiers are under no effective contract, they always have 

the option to leave the service. Chan (2007) reports for example 

that the Taliban stepped up recruitment efforts by offering three 

times the daily pay of the Afghan National Army in 2006. Hence, a 

proper payment process in the Afghan national military is essential 

not only for reasons of efficiency but for operational reasons too. 
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Performance measurement: operational level 

The next chapter describes the development of a performance 

measurement system in NATO’s Regional Command South (RCS) 

headquarters in Southern Afghanistan. In military vocabulary, 

operational management is known as Command & Control (C2). 

Under the burden of life-and-death situations, the emphasis of C2 

is on effectiveness, rather than efficiency, with military 

commanders primarily being judged by their leadership qualities.  

 

Over the past two decades, C2 literature has given attention to 

applying technology to gaining an advantage – particularly in tempo 

and agility – over potential opponents. It is only in the past decade 

that C2 literature has started to turn its attention to the 

organizational and managerial aspects of command and control. 

However, these aspects are essential in nation building missions 

where commanders and units have to be able to operate alongside 

different partners in an ambiguous environment (Molier & 

Nieuwenhuijs, 2009).  

 

Despite the fact that there seems to be an agreement about the 

need for new types of information for performance measurement, 

it has not yet become clear what information should be produced 

and how this information should be produced on the operational 

level. This chapter combines the C2 and a management accounting 

perspective to add to our theoretical and empirical understanding 
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of the development of performance measurement systems in 

operations. 

 

Performance measurement: tactical level 

Performance measurement questions regarding the organization of 

sourcing (logistics, procurement and finance) in the ISAF operation 

are the focus in chapter four. To this end, this conceptual-

empirical chapter describes and analyzes the way the military of 

Canada, the Netherlands, the United Kingdom, the United States, 

and NATO have organized their sourcing processes in ISAF.  

 

Sourcing involves decisions about the production of goods and 

services with the organization’s own capacity, or in cooperation 

with and outsourcing to - military or civilian - partners. The 

decision to organize and produce within the armed forces or to buy 

services externally addresses effectiveness and efficiency 

improvement through different forms of organization. This affects 

the ways in which performance is perceived and measured during 

operations. Indeed, to assess effectiveness and efficiency various 

types of cooperation processes have to be studied instead of 

limiting the assessments to the organization’s  ‘own’ resources and 

competences. Sourcing is not only directed toward supporting 

services; instead, the concept involves the general question of how 

to organize (parts of) the production.  
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Commanders and managers on tactical levels in expeditionary 

operations are involved in sourcing decisions and have to translate 

these decisions to day-to-day-operations. Not only are the 

operational circumstances for the American, British, Canadian and 

the Netherlands armed forces in Afghanistan difficult, but the 

organization of a military mission as ISAF proves to be a challenging 

task as well. 

 

Performance measurement: strategic level 

Military organizations have to work together with different 

organizations in trying to establish the goals of expeditionary 

operations. The fifth chapter focuses on the so-called Afghan 

Country Stability Picture (ACSP). The ACSP is a NATO database, 

which contains detailed data of approximately 85,000 projects 

(e.g., irrigation, schools and governance) from different 

organizations in Afghanistan. This quantitative-empirical chapter 

analyzes reconstruction and development project characteristics 

such as donor, timeframe, location, costs and executor (e.g., 

NATO, local contractor and NGO’s) in Afghanistan.  

 

The aim is to explore if these characteristics can be one of the 

foundations to measure strategy implementation during operations. 

Assessing the performance of these projects in order to rebuild the 

nation is important for reasons such as coordination, 

communication and accountability.  
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1.6 Methodological considerations 

An interest for the everyday practice of performance measurement 

within military organizations during expeditionary military missions 

was the starting point of this study. With this project I aim to 

reveal in what way military organizations cope with this theme. I 

would like to add to the literature and contribute to policy 

debates, decisions and new insights for practitioners.  

 

One important aspect to take into account when a researcher 

focuses on military organizations is the difficulty of gaining access 

to key officials and (archival) data. As mentioned, military 

organizations have a sense of secrecy surrounding them and 

especially during military operations secrecy constrains research 

possibilities.   

 

Secondly, a study that aims at the exceptional case of the military 

should ideally be conducted in the context were it operates. It is 

important to know the field: to be able to understand, analyze, 

reflect and collect data relating to unique characteristics and 

nuances that affect the outcome of the case study (Ahrens & 

Chapman, 2006; Gao, 2009; Hopwood, 1983; Mintzberg, 2001). My 

deployment as a finance and budget officer at Kandahar Airfield in 

Afghanistan provided me with a ‘window on performance 

measurement’: the opportunity to observe and study military 

organizations, including their many specific issues and different 

people, very closely (Ahrens & Chapman, 2006). 
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Research strategy 

Research questions drive the research methods (Tashakkori & 

Teddlie, 2009). To answer the research question, this study has 

been designed following a case research strategy in which 

qualitative and quantitative data have been used (Lillis, 2006; 

Tashakkori & Teddlie, 2009; Yin, 2009). From the perspective of 

ISAF’s Regional Command South, embedded units of analysis were 

defined to frame performance measurement in practice (Yin, 

2009). These embedded units are described in the three chapters 

that focus on the operational, tactical and strategic level1. 

 

The fieldwork consisted of semi-structured interviews and desk 

research using documents, electronic archives and database 

analysis. Furthermore, I conducted participative and direct 

observation during operations, meetings, coordination committees 

and the regular day-to-day work of military units. In total 36 

interviewees were selected and some interviewees were 

interviewed more then once (Table 1.1 en 1.2). Since most of the 

interviewees were stationed at Kandahar Airfield, follow-up 

interviews, the verification of preliminary findings and the 

collection of additional documents and other data were possible. 

  

                                                 
1 The different chapters capture the situation of the embedded units 
between August 2007 and November 2007. Hence, descriptions are in the 
past tence. However, if situations continue to exist up to November 2010, 
the present tence has been used.      
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Table 1.1: Interviewees per chapter 

No Military 
Organization2 

Rank Role Chapter 

1 AF 205 Corps Lieutenant-
colonel 

Chief Finance  2 

2 AF 205 Corps Major Finance  2 
3 AF 205 Corps Major Finance  2 
4 CA NSE Major Controller 3, 4 & 5 
5 CA NSE Major Contractor 4 
6 NATO COMKAF Major  Logistics 4 
7 NATO COMKAF Civilian Contractor  4 
8 NATO HQ 

KABUL 
Major Civil Military 

Cooperation  
3 & 5 

9 NATO NAMSA Civilian Chief 4 
10 NATO OMLT Lieutenant-

colonel 
Commander 2 

11 NATO OMLT Major Mentor Forward Supply 
Depot  

2 

12 NATO OMLT Captain Mentor Combat Service 
Support 

2 

13 NATO OMLT Captain Mentor Personnel 2 
14 NATO RCS Colonel Chief of Staff 3 & 5 
15 NATO RCS Lieutenant-

colonel 
Effect Measurement 3 

16 NATO RCS Major Effect Measurement 3 
17 NATO RCS Captain Civil Military 

Cooperation 
5 

                                                 
2 Afghan 205 Army Corps; Canadian National Support Element (NSE); NATO 
Commander Kandahar Airfield (COMKAF); NATO Headquarters (HQ) Kabul; 
NATO Maintenance and Supply Agency (NAMSA); NATO Operational 
Mentoring and Liason Team (OMLT); NATO Regional Command South (RCS); 
Netherlands Air Task Force (ATF); Netherlands National Support Element 
(NSE); Netherlands Task Force Uruzgan (TFU); United Kingdom National 
Support Element (NSE); United States Logistic Civil Augmentation Program 
(LOGCAP); United States National Support Element (NSE); United States 
Agency for International Development (USAID). 
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No Military 
Organization2 

Rank Role Chapter 

18 NATO RCS Captain Civil Military 
Cooperation 

5 

19 NATO RCS Major Security Sector Reform 2, 3 & 5 
20 NATO RCS Captain Security Sector Reform 2, 3 & 5 
21 NATO RCS  Captain Security Sector Reform 2 
22 NATO RCS Major Logistics 4 
23 NATO RCS Civilian  Controller  4 
24 NL ATF Colonel Commander 3 
25 NL ATF Lieutenant-

colonel 
Chief of Staff 3 

26 NL NSE Lieutenant-
colonel 

Controller 3, 4 & 5 

27 NL NSE Lieutenant Contractor 4 
28 NL TFU Major Civil Military 

Cooperation 
5 

29 UK NSE Civilian Controller 3, 4 & 5 
30 UK NSE Civilian Contractor 4 
31 US LOGCAP Colonel Chief 4 
32 US NSE Major Controller 3, 4 & 5 
33 US NSE Lieutenant Contractor 4 
34 US NSE Lieutenant Acquisition Cross 

Service Agreement 
Administrator 

4 

35 US NSE  Civilian Transport Administrator 4 
36 USAID Civilian Chief 5 

 

Table 1.2: Total interviewees per chapter 

Chapter Total 
2 10 
3 12 
4 16 
5 12 
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The process of additional interviewing and data collection stopped 

at the point of saturation, where earlier findings were underlined 

and no new findings came to light. In the different chapters of this 

dissertation specific information regarding the interviews, data 

collection and, analysis will be provided. 

 

The flexibility to add information resources during the research was 

important because it was difficult to focus the scope, the research 

sub-questions and methods before the field work started. Although 

scientific research is often associated with thorough structuring of 

methods and data collection in advance, I had to be tolerant for a 

diversity of research options using a mixed-method approach. A 

mixed-method approach refers to the use of qualitative and 

quantitative methods to answer research questions (Ahrens & 

Chapman, 2006; Tashakkori & Teddlie, 2009).  

 

The argument supporting the need to be tolerant in advance is the 

limited number of academic publications and other articles in 

newspapers or magazines about performance measurement during 

military operations. Therefore, my expectations could not be 

developed up to the point where I was able to provide adequate 

and robust answers with respect to a specific research design or 

data collections methods. A case study strategy approach allows 

buffering these dynamics with disciplined research (Eisenhardt, 

1989).  
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Validity, reliability and usability 

No research strategy is without pitfalls. With regard to a case study 

approach one tries to strike a balance between realizing the 

richness of this type of research through open-mindness and 

flexibility, without disregarding the scientific demands to be 

rigorous and unbiased in the execution of the study (Ahrens & 

Chapman, 2006; Lillis, 2006; Yin, 2009). Demands for research 

quality can be operationalized in the design and executing of 

research with criteria. 

 

An important quality criterion for scientific research is validity. 

How are the theoretical constructs operationalized, in what way 

are theoretical linkages in the data tested, how are causal 

relationships established and, to what extent is the research 

generalisable to theory and practice? Second, as to reliability, it 

must be acknowledged what actions are taken to minimize error 

and bias in the research? The third quality criterion is related to 

the applied research character of this dissertation. This criterion is 

labeled usability. How can practitioners use the research (Lillis, 

2006; Yin, 2009)? For this dissertation several actions are 

undertaken to address these quality criteria. 

 

First, the validity of the constructs has been strengthened using 

multiple sources of evidence, with developing logic models and, 

with establishing a chain of evidence during the field work. Next, 

key informants were selected for feedback in order to enhance the 



Chapter 1: The Construct 
 

-25- 
 

construct validity. Explanation building was used for both the 

quality of theoretical linkages and the causal relationships that 

strengthen the internal validity of the research. Furthermore, in an 

iterative manner, collected data and interviews were examined, 

theoretical and practitioners’ positions were refined or revisited, 

and evidence was reexamined using these new perspectives.  

 

Because of the unique character of Afghanistan (e.g., the 

geographic position, terrain and weather conditions and, of course, 

cultural dimensions), the external validity of this research is 

limited. To enhance the external validity of the findings I used 

theoretical notions to set-up this case study and, additionally, I 

selected comparative embedded cases. For example, not only did I 

examine performance measurement in the logistic support 

organization of one national armed force, but I also studied the 

logistic support organizations of a number of different national 

militaries to make adequate comparisons. 

 

The second quality criterion, reliability, has been addressed using 

research protocols such as planning the research, defining the 

areas of focus upfront, and transcribing all interviews. 

Furthermore, the development of semi-structured interviews using 

literature reviews, the structuring of collected electronic or 

written data, and generalizing findings to theory added to the 

process of enhancing the reliability of the findings. The structure of 

the interviews was also used in the process of data-analysis, 
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enabling a systematic comparison of the different topics that had 

been addressed.  

 

Nonetheless, bias remains a difficulty in this study. I was part of 

the military mission and an active member of one of the military 

organizations that I studied. Bias problems like these show 

similarities with problems encountered by embedded journalists 

while reporting about a mission like ISAF. Joeri Boom (2010) refers 

in his book about Afghanistan to the danger of becoming too close 

with the soldiers when going on patrol with them without any real 

options to challenge their experiences and reports with other 

reliable sources. He phrased this dilemma as follows: “…my 

identification with the team undermines my position as an 

independent reporter step by step” (Boom, 2010: 136).3 He 

accepted the bias that inevitably entered his story because he felt 

he had no other choice. At that point in time – when the heat was 

on - he could not travel on his own, without the military. Hence, if 

he had not gone with them there would have been no story about 

these patrols at all.  

 

I also feel that the circumstances I was in may have constrained the 

realibility of my study to some extent. However, wherever possible 

I tried to be critical and my sole aim was to reveal, analyze and 

systemize without qualifying situations and actions as good or bad. 

                                                 
3 Citation translated from Dutch: “…mijn identificatie met de OMLT’ers 
ondergraaft mijn positie als onafhankelijke journalist stap voor stap.” 
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The alternative would have been to have no study with this level of 

detail at all.  

 

The third and final quality criterion, usability, can be broken down 

into the usability for concepts in discussions, the usability for 

policy and management processes and, the usability for developing 

arguments based on evidence. With regard to this criterion, 

literature, policy and, management documents were reviewed to 

discover gaps. Practitioners were also observed in meetings and 

contacted to understand their main interests and reasoning. 

Furthermore, presentations during scientific conferences and 

practitioners meetings were undertaken to inform and receive 

feedback which allowed me to probe the relevance and usability 

for different audiences.  Finally, I pursued a strategy to publish the 

chapters of the dissertation in different journals and books, 

oriented at both an academic and practitioners public. I did this in 

order to advance and underline the usability of this applied 

research (see publications, papers and presentations at the end of 

this study).    

 
A managerial perspective on the military 

To conclude this chapter I would like to clarify management and 

leadership philosophies in military organizations with the aim to 

make the grounds on which this dissertation has been built more 

accessible. I use McAllistar Linn’s classification of three military 

philosophies. A philosophy labels how officers and other 
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professionals approach the military organizations to which they 

belong (McAllistar Linn, 2007: 5-9).  

 

First, McAllister Linn (2007) introduces the philosophy of the so-

called guardian. ‘Guardians’ have an interest in aspects such as 

technology and education in military organizations. In the guardian 

philosophy war is both an art and a science. The second philosophy 

is that of heroes. ‘Heroes’ emphasize the human element in 

warfare. According to this point of view, personal intangibles such 

as military geniuosity, courage, discipline and morale are important 

in warfare. The third philosophy is that of a ‘manager’: he or she 

views war as a logical consequence of politic and economic 

competition. For managers, war is fundamentally an organizational 

problem, which is the rational coordination of resources, both 

human and material, aiming for effectiveness and efficiency 

(McAllistar Linn, 2007: 8).  

 

In this study I want to emphasize the role of the ‘manager’. I view 

expeditionary missions as an organizational problem, in which the 

coordination and the measurement of the use of resources is a 

necessary element.  

 

It is important to make some more remarks on this approach 

towards military organizations because the term ‘manager’ in 

isolation attracts criticism in the military. Although leadership can 
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be seen as one of the essential aspect of managing (Mintzberg, 

2001), in general, military commanders prefer the term ‘leader’.  

In the military, a manager is sometimes characterized as an expert 

in “moving the ravioli around” (Gowan, 2009). In this view this 

‘moving around’, in the end, leads to nothing significantly for the 

effectiveness and efficiency of an organization. This is clearly a 

stitch towards the ‘managers’ in the organization who are held 

responsible for the creation of the perceived bureaucratic burden 

in organizations such as the military.  

 

I argue instead that the effective and efficient use of public 

funding is not by definition bureaucratic, let alone something to be 

negative about. On the contrary, I believe that it is possible to be 

closely related towards the military profession, to be sensitive and 

be able to understand arguments in line with the ‘hero’ and 

‘guardian’ philosophy, and at the same time act as a professional 

public manager, whose concern is primarily related to the effective 

and efficient use of public resources.  

 

A professional public manager should be able to apply 

contemporary economic, management and organization theory in 

his or her specific public organization in order to develop a better 

understanding of what is going on (Soeters et al., 2010a). Indeed, 

this study tries to enhance the effectiveness and efficiency of 

military organizations during operations without disregarding the 

context and characteristics of these operations.  
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To be able to do so a military manager should strive for having two 

‘identities’, both that of a military and a public manager 

profession. Professionals that combine two or more identities can 

be labeled hybrids (Hyvonen et al., 2009; Kurunmaki & Miller, 

2006, Skaerbaek & Thorbjørnsen, 2007). The combination of 

military and management identities give way to act as a boundary 

spanner to enhance the performance of armed forces (see for 

example Resteigne & Soeters, 2009). I label this boundary spanning 

as the ‘battle field’ of the ‘military manager’. 



 

-31- 

2 Payday in the Afghan National Army4 

 

 

 

 

 

 

 

 

 

                                                 
4 This chapter is based on Davids & Soeters (2009). See Publications, 
Papers and Presentations p. 231. 
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Abstract 

Afghanistan is one of the poorest countries in the world and it has 

all the characteristics of a failed state. In such a country, where 

there is neither a physical nor an economic infrastructure of any 

significance, the payment of salaries is an overwhelming problem 

for government organizations. The international community is 

providing advisers and trainers for Afghan government 

organizations, including the armed forces, in order to cope with 

these kinds of problems. This chapter focuses on how the payment 

of salaries is organized within the 205th Corps of the Afghan 

National Army and ascertains if there are ways for a developing 

army to adopt Western ideas on financial and general management. 

This study indicates that the payment and accountability ideas in 

the 205th Corps are in line with the processes that are in use in any 

Western armed forces. Only when matters literally fall beyond the 

scope of the international (military) community, and payments are 

to be made in remote areas, uncertainties arise which can lead to 

questions. Specific focal points derived from the literature review 

and field study add to our understanding why only recording a 

number of basic details and keeping the disclosure relatively 

limited is suited for the local needs.  

 

Keywords: Afghan National Army; financial management; 

management accounting & control; isomorphism. 
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2.1 Introduction 

The responsibility for the development of the Afghan armed forces 

and police force lies with the Afghan government supported by 

Western countries. That support was arranged in the so-called Bonn 

Agreement of 2001 (Rubin & Hamidzada, 2007; Carnahan et al., 

2004). At first, the build-up and training of the armed forces were 

mainly allocated to the United States (Ayub & Kouvo; 2008; Sky, 

2006). Since 2007, the build-up of the armed forces has also been 

supported directly by other NATO troops. The payment of the 

personnel of the Afghan National Army has been a permanent cause 

for concern in this connection. The Daily Telegraph reported in 

2005: 

Thousands of soldiers are deserting Afghanistan’s new 

British- and American-trained national army, their morale 

undermined by poor conditions and the threat from the 

Taliban. (…) Morale has also been hit by rows over money. 

Afghanistan has no banking system so soldiers’ families 

must wait for them to return from duty with their wages, 

which start at ₤40 a month. It is a decent wage in 

Afghanistan but for many soldiers the delay is putting their 

families at risk of starvation. (Daily Telegraph (UK), 9 June 

2005). 

The World Bank identified similar problems in a publication on the 

transformation of fiscal and economic management in Afghanistan 
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(2004). Numerous questions arise. Is it possible to transfer money 

electronically in Afghanistan? Government employees, including 

soldiers, have to be paid in cash. Is there any insurance for 

soldiers? If there are casualties, there has to be cash available to 

pay the hospital and the family. Chan (2007: 10) indicates that the 

development of the Afghan National Army is suffering the negative 

consequences of “poor pay, faulty weapons, ammunition shortages 

and lack of protective gear”. A recent publication of the journalist 

Joeri Boom (2010) embedded in the Netherlands Battllegroup ‘Task 

Force Uruzgan’ shows the persistence of these payment problems 

during the mission.    

The relevance of these problems can hardly be overestimated. The 

economic and social development of conflict areas is seriously 

hampered when there is no satisfactory integration of soldiers and 

combatants in the new armed forces and other organizations (e.g., 

Tessema & Soeters, 2006). Armed individuals in conflict areas may 

simply opt to fight for whoever pays them, and armed forces that 

are legitimate in Western eyes are merely one of those options. 

According to Ferguson (1998) the payment of soldiers has caused 

problems for armies throughout history. In the Second World War, 

for instance, security on payday was a well-known stumbling block. 

Grunow (2006) refers to problems in the build-up of the Iraqi army, 

such as gaining insight into troop numbers and the fact that one of 

the only ways to keep soldiers in the army is “the promise of a 

paycheck” (p. 9).  
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This chapter – on the crossroad of management and social science 

(e.g., Storey, 1985) in the military (Sinno, 2008) - focuses on how 

the payment of salaries is organized within the Afghan 205th Corps; 

this Corps was the first unit to operate outside Kabul after the fall 

of the Taliban. The central questions in this chapter are as follows. 

Which problems do military organizations encounter in Afghanistan 

while paying salaries? Which specific differences in management 

and accounting practices for salary payments between Western 

armed forces and the Afghan 205th Corps can be discerned?  

2.2 Management in developing countries 

Afghanistan is without a doubt one of the poorest countries in the 

world and it has all the characteristics of a failed state. Failed 

states are countries where conflicts can easily erupt (Collier, 

2007), because poverty and social inequality can lead to frustration 

and even to violence, while at the same time there are no 

adequate government organizations, such as a modern and 

professional police force and army, to control the potential 

violence.  

Modern and professional in this respect are words to indicate that 

the principles of good governance are upheld. Key features of good 

governance are the application of rules without discrimination; 

career development on the basis of knowledge, qualifications and 

performance; standards for work and output; written records of 
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tasks, processes and activities and, especially, the absence of 

nepotism.  

Obviously, a number of these management factors are essential for 

the orderly payment of salaries. They involve what by European 

standards are long-standing criteria for defining the bureaucracy as 

developed by Max Weber about a century ago (e.g., Perrow, 1972; 

Scott, 1992; Du Gay, 2000). Bureaucracy refers to an organizational 

structure based on the principle of instrumental rationality. The 

alternative, pre-modern organization has characteristics that make 

working and living together difficult. At least, that is the Western 

view. 

In developing countries, managing and organizing activities is 

conducted differently, as Western managers have discovered 

through trial and error. It has only been in the past decades that 

the idea has taken root that Western concepts of management 

cannot simply be applied in developing countries. Concepts such as 

participative leadership, socio-technical organization and, 

performance measurement cannot simply be applied 

indiscriminately in developing countries, let alone in so-called 

failed states (Kiggundu et al., 1983; Jörgensen et al., 1986; 

Kiggundu, 1986; Kiggundu, 1994; Jaeger & Kanungo, 1990; Mendoca 

& Kanungo, 1996).  

In the area of financial management and accounting, too, it is clear 

that views on accountability and management of income and 
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expenditure are culturally bound and vary from country to country 

(e.g., Hofstede, 1987; Chanchani & MacGregor, 1999). That means 

that anything that is self-evident in Western countries with regard 

to financial and general management is not necessarily so obvious 

elsewhere in the world (e.g., Noorderhaven et al., 2007), 

especially not in failed states (Baydoun & Willett, 1995).  

What exactly are those differences in management and accounting 

practice? I limit the scope to a number of main issues, bearing in 

mind that any distinction between Western countries and 

developing countries is bound to be a very rough one, to the extent 

that there is a risk of stereotyping. 

Firstly, in developing countries, the so-called pre-modern 

organization is based on whom you know, which is much more 

important than what you know. Unlike Western organizations, in 

which knowledge, skills and performance evaluation are decisive 

factors, in pre-modern organization, relationships are the key 

factor (Soeters & Tessema, 2004). Who has access to the 

organization, who works in it, and who is in charge are to a great 

extent determined by family ties, religious and/or political 

connections or by regional or tribal relationships. This particularism 

is known as an expression of cultural collectivism: group ties are 

more important than individual performance and characteristics.  

Another characteristic is the lack of a stable and defined division of 

tasks and the fact that the subordinates are ‘at the disposal’ of the 
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leader. As a result, the subordinates can have no clear 

expectations regarding their own futures (Scott, 1992: 40-41). The 

distance in terms of power between the leader and the rest of the 

organization is therefore relatively large. On the other hand, the 

leader has the general obligation to take care of his ‘followers’. 

This style of leadership, which occurs frequently in non-Western 

organizations, is referred to as ‘paternalism’; this implies that the 

leader must take care of the people in his organization as if they 

were his children (Aycan, 2008). In this organizational ‘family 

focus’, what is important is the welfare of the people in the 

organization, balanced by the fact that the leader can expect 

undivided loyalty and submissive behavior - ingratiation in the eyes 

of the Western world (Smith, 2008: 327) - from his ‘children’. 

Another factor in this respect is the fact that in non-Western 

countries, concepts such as ‘honor’, ‘shame’, ‘(loss of) face’ and 

‘politeness’ play a huge role, especially for those who are more 

highly respected (Brown & Levinson, 1987; Bosman et al., 2008). 

This seems to be the case to an even greater extent in countries in 

Central and Eastern Asia (Smith, 2008: 329). 

A third characteristic of organizations in developing countries 

concerns the ability to “get things done”, in spite of everything 

(Smith, 2008). Given that government organizations in particular in 

developing countries are often found to be incompetent and 

persistent (Jörgensen et al., 1986), it is remarkable that creative 

and clever solutions are often found for (short-term) problems. 
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There seems to be a way to work around barriers and find the right 

people. In doing so, favors are done and tacit references are made 

to outstanding ‘bills’ or common interests. In the Chinese context, 

this phenomenon is known as Guanxi, and in Arab countries it is 

referred to as Wasta: pulling the right strings to get a problem 

solved (Smith, 2008). This method can have either a positive or a 

negative outcome. In the best case it is the lubricant which gets 

the machine running smoothly, but in the worst case, if the 

relationships gain too much importance, there is a risk of nepotism, 

corruption and even (the threat of) violence (see also Johnson & 

Soeters, 2008).  

These are all practices and manners which in today’s Western 

world are considered to be absolutely reprehensible, unethical and, 

in their extreme forms, criminal. As has been said earlier, 

however, these practices need not always be considered to be 

negative. Of course, this second aspect of organizations in 

developing countries – “managing to get things done” – is 

inextricably linked to the ‘family’ nature of organizations in these 

countries.  

Fourthly, Western government organizations themselves have 

attracted substantive critique over the last few decades. This 

critique did not relate to their highly valued legalistic orientation 

(the comprehensive and uniform application of rules and 
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procedures), but it particularly applied to the lack of performance-

driven attitudes in these traditional public sector bureaucracies.  

To improve the increasingly expensive and poorly functioning 

government organizations, so-called New Public Management 

emerged in the West around 25 years ago. This management 

orientation emphasizes management information, performance and 

results (Lapsley, 2008). It attaches much less importance to 

thinking in terms of resources and activities, which still is very 

common in armed forces organizations. This management style was 

not introduced overnight in the West either and the introduction of 

this way of thinking even led to new and unwanted, even perverse 

effects in organizations (De Bruijn, 2007; Lapsley, 2009). It can be 

assumed that such a form of management orientation will meet 

resistance in non-Western countries (Soeters & Tessema, 2004). 

There, family and political accents still dominate the legalistic-

bureaucratic characteristics of organizations, never mind the 

organizations wanting to be judged by widely visible results.  

As far as accounting practices in developing countries are 

concerned, financial management in the public sector and other 

organizations is different from what is common practice in Western 

countries. Without discussing and substantiating this in too much 

detail, it can be said that accounting practices in developing 

countries seem less ‘professional’ from a Western point of view. 

There is also a greater tendency to be secretive rather than 
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transparent where the handling of financial data is concerned 

(Baydoun & Willett, 1995: 71; Fisman & Miguel, 2010). Lastly, it 

can be pointed out that in developing countries, the exchange of 

information is often done verbally rather than in writing, whereas 

written records are accepted wisdom in Western thinking when it 

comes to management and accounting (Brown et al., 2005).  

In the context of these differences, there is much debate over the 

question as to whether the needs of Westerners stakeholders (i.e. 

the colonial rulers in the past and multinationals or development-

cooperation services nowadays) actually tie in with the needs of 

the decision-makers in developing countries (see also Wijewardena 

& Yapa, 1998). These findings and issues could lead to the situation 

that efforts aiming at harmonization of Western accounting 

practices with developing countries are being given up before they 

were even started.  

Such a radical point of view would seem undesirable, without 

necessarily meaning that everything in this area could and should 

be exactly the same everywhere. The type of information would 

appear to be a factor of discussion, for instance. Due to its neutral 

and technical nature, basic information should be able to be 

measured and recorded in a uniform manner. The disclosure 

practices, however, could be different in the West and in 

developing countries (Baydoun & Willett, 1995: 84-86; Chanchani & 

MacGregor, 1999: 16).   
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Given these variations in general management and accounting 

practices between organizations from the West and in developing 

countries, the question remains what problems are encountered in 

Afghanistan with paying salaries and, which specific differences in 

management and accounting practice for salary payments between 

Western armed forces and the Afghan 205th Corps can be 

discerned?  

2.3 Set-up of the study 

To answer the research question this study was designed using a 

case research strategy (Yin, 2009). Given the closed character of 

the research field it can to some extent also be seen as an example 

of ‘undercover economy’ (Harford, 2006).  

The case-study method was specifically chosen in order to gain 

thorough insight into the circumstances in which a military 

organization operates, and to be able to understand the structure 

of general management, logistics and financial management. The 

opportunities to conduct this type of research in this kind of 

organization in real operational circumstances are few (Catasús & 

Grőnlund, 2005). Therefore this study is unique in its set-up and 

content.  

The data on which this chapter is based were gathered during field 

research at various Afghan, NATO and American military 

organizations in southern Afghanistan. The study was conducted in 

the period from August to November 2007 when I worked for the 
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NATO organization Regional Command South in Kandahar, 

Afghanistan. During that period more than ten visits to the Afghan 

National Army were made, interviews with three Afghan and seven 

Western military staff officers were conducted and an extensive 

documentation analysis was executed. The interviews were 

conducted in a semi-structured manner and transcriptions were 

made of every interview (table 2.1).  

Table 2.1: Interviews 

Military 
Organization 

Rank Role Interviewed 
more than once  

AF 205 Corps Lieutenant-
colonel  

Chief Finance  

AF 205 Corps Major  Finance * 

AF 205 Corps  Major Finance * 

NATO OMLT Lieutenant-
colonel 

Commander  

NATO OMLT Major  Mentor Forward 
Supply Depot  

 

NATO OMLT Captain Mentor Combat 
Service Support 

 

NATO OMLT Captain Mentor Personnel  

NATO RCS Major  Security Sector 
Reform 

* 

NATO RCS Captain Security Sector 
Reform 

* 

NATO RCS Captain Security Sector 
Reform  

 

Total number of  
interviewees 

10 
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The interviews were then compared and analyzed on the basis of 

available documentation. To conclude these interviews, in July 

2008 an interview was held with a Western officer who worked as a 

coach to the Afghan National Army during the research period. 

In addition to the interviews and the analysis of various source 

documents, I participated in meetings and training sessions of the 

Afghan army near Kandahar. Specific follow-up research was then 

conducted on the basis of the interviews, the document analysis 

and the findings from the meetings and training sessions.  

A case study approach is well suited to conduct such follow-up 

research (Yin, 2009). It is a precondition for gaining more thorough 

insight, due to the limited nature of the studies conducted so far in 

military organizations during operations. It was not clear 

beforehand what the findings would be. This way, an iterative 

process was created, from theory to practice. 

2.4 Findings 
 
Context 

In December 2001 during the Bonn summit, Afghan factions agreed 

to the formation of an Afghan government (Rubin & Hamidzada, 

2007). A key component to this agreement was the establishment 

of a United Nations-mandated international security force in 

Afghanistan. In resolution 1386, the UN Security Council thereupon 

authorized the International Security Assistance Force (ISAF). ISAF’s 
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aim was to support the Afghan Interim Authority in maintaining 

security in and around Kabul. In 2006, a framework was agreed for 

the continuation of the support to Afghanistan and the 

endorsement of the Interim Afghan Development Strategy (Nixon & 

Ponzio, 2007). 

Part of the reconstruction concerns the development of the Afghan 

Security Sector, i.e. the armed forces and the police organizations. 

This is an important issue for the countries contributing military 

units to ISAF, as a functioning Afghan security structure is 

necessary to create the conditions, which eventually may enable 

ISAF to leave the country (Chan, 2007). 

The development of the security services was and continues to be 

the responsibility of the Afghan Government. The international 

community provides support in the form of resources and training. 

The support is organized with the help of Partner Nations. Partner 

Nations support the reconstruction of Afghanistan, each carrying 

out specifically assigned tasks. For instance, the German 

government was the Partner Nation for the establishment of the 

police force. Since 2001, the United States has been the partner 

nation for the build-up of the Afghan National Army (ANA). For this 

purpose, the United States has set up an extensive training program 

and it has made substantial resources available to the ANA. In 

February 2007, the North Atlantic Council agreed to a more 

extensive role for NATO with regard to the support and training of 
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the ANA. The ultimate aim for the ANA was to consist of around 

70,000 well-trained and well-equipped personnel (Rubin & 

Hamidzada, 2007). At the time of the data collection for this study, 

some 36,000 personnel were working for the ANA. 

Training and coaching the Afghan National Army 

One of the instruments implemented by the United States and 

NATO for training the ANA were Embedded Training Teams (ETTs) 

and Operational Mentoring and Liaison Teams (OMLTs). The ETTs 

(US) and OMLTs (NATO) train and coach the Afghan National Army. 

To this end, the teams often lived and worked at an ANA bases and 

actually accompanied units to mission areas. The teams advised 

Afghan units in the areas of operations, logistics and finance and 

provided coordination in combat with NATO and US units. The ETTs 

and OMLTs were linked with and assigned to combat, combat-

support and logistic units up to the kandak level. A kandak is a unit 

similar to a company and consists of around 100 to 150 military 

personnel. 

 

The teams were made up of (military) specialists in the various 

areas of expertise. The ETTs and OMLTs were composed according 

to the availability of specialists and the requirements of the Afghan 

army units; their composition may therefore vary. The United 

States also made use of private-military contractors, such as MPRI 

and DynCorp. For instance, during the period of data collection, a 
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former battalion commander of the U.S. Army and now hired by 

MPRI conducted the training of the staff of the Afghan 205th Corps.   

 

Soldiers’ payment – a formal process analysis 

The 205th Corps is one of the five army corps’ of the Afghan 

National Army. It operates mainly in Southern Afghanistan and has 

its headquarters in Kandahar, next to the NATO air force base, 

Kandahar Airfield. At the time of the study most of its units were 

based and operated specifically in the provinces of Helmand, 

Kandahar, Nimroz and Uruzgan. The 205th corps comprised around 

8,000 personnel. 

During the period the data were collected, all personnel were paid 

at the location where they were based. Several of those locations 

could not be reached easily and without danger. The so-called 

Forward Operating Bases in particular were often situated in hostile 

areas. One of the Western soldiers whom I interviewed and who 

worked for the ANA in one of the southern provinces gave an apt 

description of this context: 

“The ANA soldiers really wanted to leave the area of 

operations. If an aircraft came to collect soldiers who were 

due to go on leave, there would often be huge fights at the 

aircraft door. We would then quickly intervene and send 

everyone back and then sort out exactly who was really 

due to go on leave and who wasn’t.” 
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The soldiers were paid by so-called ‘pay teams’. These pay teams 

consisted of two or three people, one of whom is the financial 

officer of the unit responsible for the team. 

Pay teams collected money from the financial division of the corps 

in Kandahar and then travelled to the ANA soldiers, NCOs and 

officers to hand them their pay. Figure 2.1 shows the process that 

should eventually lead to the orderly payment of the salaries.  

The payment process started in Kabul, the central location where 

all ANA recruits reported to in order to attend two months’ basic 

training. After the training, they were assigned to a kandak, and 

travelled to the kandak’s location. As soon as they reported to 

their kandak, a personnel officer registered them in the personnel 

administration.  

Every month, that personnel officer reported the number of 

personnel, the number of days that personnel have been AWOL 

(Absent Without Official Leave) and any specific payments to be 

made, such as number of days in the field, to the personnel division 

at brigade level. The brigade level collected the reports and sent 

them to the headquarters in Kabul. This is shown on the left-hand 

side of figure 2.1.  
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Figure 2.1: Formal payment process 

 

At the kandak level, a section was responsible for the finances of 

the kandak. Besides the salary payments, this financial section was 

also responsible for payments for such things as clothing and fresh 

food for the units. For the purpose of the salary payments, the pay 

officer also reported the personnel numbers to the financial 
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division at the brigade and corps levels. This was done using, inter 

alia, the reports from the personnel divisions. This is shown on the 

right-hand side of figure 2.1. 

At the corps level, the various reports from the personnel and 

financial divisions were collected. The financial division of the 

corps then submitted these data to a representative of the Ministry 

of Finance who had an office at the army base. Once this 

representative had checked and recalculated all the salary 

payments individually, the data were sent to the audit division of 

the corps that inspected them again. When the figures were 

approved, the financial division received permission to draw up a 

so-called MOD 16 form. This form is the request for transfer of the 

funds to the bank in Kandahar. The form was sent to a local office 

of the Ministry of Finance in Kandahar, which forwarded the 

request to the Ministry of Finance in Kabul.  

The Ministry of Finance then authorized the transfer of funds of the 

accounts of the bank in Kandahar. The account numbers 

corresponded to the units receiving the salaries. This information 

was communicated to the finance office in Kandahar, which writed 

out cheques which the pay teams of the units cashed at the bank. 

When the cheques were ready, the corps finance division informed 

a pay team so that they could collect the requested amount of cash 

from the bank. 
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The unit’s pay team – consisting of ANA officials – travelled to the 

bank in Kandahar and to the corps headquarters in Kandahar to 

report and deposit any remaining funds from the previous salary 

payment, and subsequently they withdrew the new salary payment. 

The team then travelled to all the locations where their units were 

based and payed the salaries. Every soldier signed for receipt of his 

own salary. This was often done with a thumbprint, as many were 

unable to write. The payment process at the unit location could 

take several days. On one of the occasions observed, the process 

took two days. This involved the payment of two months’ salary.  

First, the soldiers were lined up and went one by one to the office 

where the pay team was. On this occasion, the pay team consisted 

of five officials. The first official checked the soldier’s ID card and 

his contract. The second official wrote down the soldier’s details 

and then the soldier had to make a thumbprint on the payroll. The 

third official actually handed over the money. The fourth official 

wrote down the amount paid and the soldier’s details again and the 

fifth official checked the records. Subsequently, all the soldiers 

were lined up again outside and then the procedure was repeated 

for the second month’s salary. All personnel, the soldiers, NCOs 

and officers, followed this procedure.  

The lists of names, salaries paid and the signatures form the 

reports which the pay teams submitted to the corps by way of 

accountability. The financial division of the corps submitted the 



Chapter 2: Payday in the Afghan National Army 

-52- 
 

pay teams’ reports to the Ministry of Finance and the Ministry of 

Defense. The ministries checked the data against the budgets and 

the money deposits and withdrawals. 

Payment process – Practice and storytelling 

The process analysis described above was construed on the basis of 

observations during various visits to the headquarters of the 205th 

Corps of the ANA and interviews with ANA officers. Besides these 

observations and interviews, interviews were also conducted with 

Canadian, American, Dutch and British military personnel who work 

with ANA soldiers in the southern provinces. These interviews 

revealed that Western ideas regarding checks and balances do not 

always catch on in the Afghan circumstances and administrative 

culture. 

In various interviews Western soldiers indicated that the further 

the units’ locations are from Kandahar, the more irregular the 

visits from the payteams and in fact the salary payments tend to 

be. One of the interviewees mentioned: 

“There is in fact just one good indicator of when the units 

will be paid, namely the soldiers’ leave requests.”  

The soldiers learn from their acquaintances when exactly they will 

be paid, after which they always want to go on leave to take the 

money home. This involves travelling, as there was no working 

banking system outside Kandahar. It is no exception that their 
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journey home went all the way to, for example, Kabul. One of the 

focal points in the reconstruction of Afghanistan is therefore the 

establishment of electronic banking. One of the developments 

during the study was the placing of an ATM at the corps base.  

A number of the interviewees also indicated that there was a 

varying picture of the degree of order and accountability of the 

actual payment. Particularly remarkable are the situations in which 

the amount of money paid out was different from the amount that 

was requested according to the payroll. There are also situations 

where the personnel gave part of their pay to their commander. 

These two situations are explained below. 

Firstly, the amount of money carried by the pay team was not 

always enough for the unit. The further the team had travelled and 

the more units had already been paid, the greater the chance was 

that money would disappear. A possible explanation is the payment 

of money to guarantee safe passage. There are, however, also 

cases where a significant sum of money was left over after 

payment. Neither of these situations fit in with the idea that the 

salary requests were made on the basis of authorized personnel 

numbers. 

Secondly, interviewees have indicated that it was common practice 

for a soldier to pay a percentage of his salary to his commander, 

who in turn payed a percentage to his commander and so forth. 
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The interviewees indicated that this was part of the culture of 

looking after each other. One interviewee mentioned: 

“They say: My commander looks after me and I look after 

him.”  

Given the context, fighting side by side in inhospitable areas, 

looking after each other has a clear significance. It has been 

observed that the pay team kept exact records of these payments 

alongside the records of the salary payments.  

One of the main problems was verifying the personnel numbers. 

These numbers form the basis for the amount of money that goes 

to the units. The reports from the Afghan commanders in the field 

and the numbers counted by the Western mentors are often not the 

same. At the time of the study, this was one of the key issues that 

needed to be solved, the idea being to count the units on a weekly 

basis and then base the further administration on those numbers. 

That does not imply that the mentors’ numbers are necessarily 

incorrect, but it is impossible to verify.  

As regards the personnel counts, it is interesting to note the 

differences in the perceived use and importance of a fixed 

organization with defined jobs. Western ideas focus on an 

authorized organization, in which one of the aspects of a 

bureaucracy entails personnel having defined jobs with tasks and 

responsibilities. The experiences of Western soldiers have shown 
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that Afghan soldiers do not necessarily hold the same view. One of 

the interviewees mentioned:  

“If you ask an ANA soldier today what his job is, he can 

answer: I am a driver. If you ask him again tomorrow, he 

might say: I am a gunner.” 

The background to this was that Afghan soldiers think more in 

terms of soldiers, NCOs and officers. Particularly the categories of 

soldier and NCO indicate that they were capable of doing work at a 

certain level and that they could perform various duties. Every day 

they looked at what had to be done and then soldiers were 

assigned to do those tasks. This method makes it difficult from a 

Western point of view to make an orderly list of jobs and 

employees and thus provide a basis for the salary payments. In 

general this type of organizing is far from being bureaucratic in the 

Weberian sense of the word (Du Gay, 2000; Scott, 1992; Soeters & 

Tessema, 2004).  

2.5 Interpretation 

The United States, the European Community and other 

international donors provide resources enabling the ANA to 

operate. They are therefore entitled to request some form of 

accountability for the funds spent and consequently put a great 

deal of effort into obtaining that accountability.  
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These efforts are indeed valuable, because in practice various 

processes are running exactly the way the Western community 

wants them to. As the process analysis has shown, the payment and 

accountability ideas at the HQs are generally in line with the 

processes in any Western armed forces or government organization.  

Our data demonstrated specifically that even if there were 

differences within the HQ in working methods (Afghans who in 

Western views were unable to work according to the Planning and 

Control cycle), things generally worked well. This is one of the 

characteristics of management processes in developing countries. 

Only when matters literally fell beyond the scope of the West-

dominated HQ and payments were made in the outlying areas, 

uncertainties arose which could lead to questions and even friction. 

Money seemed to disappear, at least that is what Western soldiers 

suspected because the accountability regarding the payment of 

salaries was lacking.  

Generally speaking, there is a friction between the legalistic-

bureaucratic style of Western general and financial management 

and the pre-modern form of organization that prevails in 

Afghanistan. It is important to realize that this case is not unique. 

These practices can be seen elsewhere as well, for instance in 

various (post-) conflict areas in Africa (e.g., Soeters & Tessema, 

2004). The findings from the interviews can be understood in the 

light of the outcome of the literature review, which focused on 
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differences in management and accounting practices between the 

so-called developed world and developing countries, more in 

particular in failed states and even more particularly in 

Afghanistan.  

Soldiers making payments to their commander is in line with the 

paternalistic and collectivistic culture and style of management in 

Afghanistan. As ‘fathers’ they take care of their ‘children’, but 

conversely, the ‘children’ must take care of the ‘fathers’. In 

addition, it is conceivable that the payment officers are forced to 

call in favors from people inside and outside the organization in 

order to get things done. This may lead, for instance, to semi-

criminal or criminal payments being made in order to gain access to 

the areas where the pay teams have to pay the salaries. This is not 

uncommon in conflict areas.  

Of course, these payments are not recorded in writing, but are 

based on verbal agreements. This can also be understood within 

the context of the Afghan culture (or that of developing countries 

in general). It is not compatible, however, with Western accounting 

practices, in which professionalism and transparency in written 

accountability are unconditional requirements.  

There seems to be, however, a more universal factor in the 

equation. Theft and fraud occur in workplaces throughout the 

world (Mars, 1982). One of the determinants of behavior, in this 

case of theft and fraud, is opportunity (besides want and need). 
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There were sufficient checks built in to the payment procedures at 

the HQs, based on the instructions of the Western authorities, 

which were actually present at those HQs, and on the fact that 

everyone, collectively, followed those instructions. There is 

therefore both formal and social control and that is generally 

enough for the processes to run the way the organization wants 

them to (e.g., Fiske, 2004: 2). If, however, those conditions are not 

met - no visible presence of higher authority and no social control 

responses to deviance (see Osgood et al., 1996) - dysfunction, in 

this case possibly fraud, is more easily conceivable.  

In the military world, it has been established that violence-related 

dysfunction tends to occur when there are no leaders or colleagues 

from outside the unit present. This occurs most often during patrols 

in areas far away from the compound (Van Doorn, 1975). There is a 

notable parallel in this regard with the payment of the ANA soldiers 

in remote areas. 

2.6 Conclusion and future 

In the debate on the cultural context of accounting and financial 

management, and international management in general, Western 

managers sometimes sigh that it would be better to stop trying to 

harmonize management and accounting practices (Baydoun & 

Willett, 1995). There have been too many setbacks for them to 

continue to believe in it. However, this discouraging point of view 

is too extreme, and in fact unnecessary.  
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In general, organizations in the same sector (such as police or 

healthcare) tend to start looking alike. In organizational theory this 

is known as isomorphism (Dimaggio & Powell, 1983). This tendency 

to isomorphism is the result of coercive laws and regulations, of 

similar normative views among professionals who have all had the 

same education or background, and of mimetic behavior whereby 

the practice of benchmarking competitors’ best practices is the 

best-known form.  

As regards the situation of the armed forces in Afghanistan, it has 

already been argued (Soeters, 2008) that Western armies operating 

in Afghanistan show the same tendency towards isomorphism, 

simply because all armies want to learn from each other “what 

works best”. Soeters referred to this as experiential isomorphism: 

isomorphism as the result of learning from each other what yields 

the best result, including the fewest casualties.  

It is quite conceivable that such coercive, learning, comparative 

and experiential processes will also lead to isomorphism in financial 

management of the ANA and vice versa. One of the Afghan officers, 

for example, has mentioned that processes in his army were 

developed based on Russian ideas of a military organization during 

their presence of Afghanistan.  

When the procedures go beyond the safe haven of the compound, 

however, isomorphism becomes a more difficult goal to achieve. It 

may therefore be important to realize that isomorphism does not 
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necessarily mean that the party in question, i.e. the ANA, should 

imitate the Western armed forces in every aspect. In international 

marketing, it was recently discovered that the transnational model, 

dominated by the West, does not suffice for doing business in the 

so-called emerging markets. Marketing strategies will have to be 

reinvented in order to respond to the local customs, possibilities 

and insights (London & Hart, 2004); only then can success be 

guaranteed in these new markets.  

Using the insight from marketing strategies, the best of both 

cultures, that of the West and that of the developing countries, 

could be integrated or combined in order to achieve appropriate 

approaches. Accounting and financial management reforms for 

developing countries could follow this course and, that applies to 

the armed forces currently operating in Afghanistan too.  

Specific focal points derived from the literature review and the 

field study regard the concept of recording a number of basic 

details and keeping the disclosure relatively limited and adapted to 

local needs.  

Secondly, it would seem to be important not to set excessive 

requirements for written planning and control. Even in the Western 

world there are doubts as to the use of elaborated measures and 

performance measurement practices as the critique on NPM shows 

(e.g., Lapsley, 2009). This critique may seem to be even more 
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relevant when imposing performance measurement practices on 

the Afghans.  

Third, the payment process beyond the gates of the compound will 

have to be controlled more tightly in order to understand the 

problems and the details of this precarious part of the process. This 

goal can possibly be reached by having Western officials accompany 

the pay teams and rotating the Afghan soldiers who carry out the 

payments.  

Finally, it may also have to be accepted that some of the payment 

money is utilized for secondary goals in order to pay salaries at all. 

Not the money that disappears through theft and fraud, of course, 

but maybe the amounts that are used ‘differently’ – for instance 

paying commanders -, because that is how the Afghan community 

works. This may ensure that the Afghan military organization 

achieves its aims, albeit in a way that is somewhat different from 

what is customary in the West.  However, even if adaptations to 

the usual procedural requirments in Western organizations can be 

accepted, it is of the utmost importance that these divergences are 

incorporated in the formal adminstrative procedure. Only if all 

stakeholders involved agree on what is going on and formalize this, 

one can be assured that the tax payers' money is - at least formally 

- well spent.   
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3 Command and Control5 

 
 
 

                                                 
5 This chapter is based on Davids (2009) and Davids, Beeres & Grant (2010 
& 2011). See Publications, Papers and Presentations p. 231. 
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Abstract 

Managers gather information about the organization and its 

environment to ensure that an organization remains viable. The 

management of military units during deployment is known as 

Command and Control (C2). The C2 literature has focused on 

applying technology to gain advantage over potential opponents. 

However, in today’s military mission landscape other information is 

also needed. This chapter combines a technical and managerial 

perspective to analyze the operational management of a NATO 

headquarters in Afghanistan. This research indicates that current 

C2 systems are not yet suited for delivering the required new 

intelligence because they emphasize the measurement of daily 

operations. C2 should bridge the gap between strategy and daily 

operations. Management tools drawn from the private sector, such 

as strategy maps and balanced scorecards, may be applied to 

enhance C2 systems to bridge operations and strategy. 

Furthermore, I argue that these management tools can adopt the 

operational measurement possibilities of C2 technologies to 

enhance their practical relevance. 

 
Keywords: command; control; Afghanistan; NATO; information 

systems; management accounting; balanced scorecard; 

performance measurement; crisis response operations; armed 

forces. 
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3.1 Introduction 

Managers in organizations gather information about the 

organization and its environment, assess this information, take 

decisions, issue instructions, and evaluate performance to ensure 

that an organization remains viable (Kaplan & Norton, 2008). To 

facilitate the flow of information and instructions, managers 

impose a structure on the organization and use Management 

Accounting and Control Systems (MAC systems) to produce relevant 

information for planning, decision making, and evaluating courses 

of action (Merchant & Otley, 2009; Widener, 2007). 

Military commanders differ from their civilian counterparts in 

having to do this both in peacetime and during military operations. 

The management of military units during deployment is known as 

Command and Control (C2). C2 systems generate the relevant 

information for gaining situation awareness, for sharing 

understanding of this situation between organizational units, for 

disseminating the commander’s intent to subordinate units, and 

increasingly for collaborating in developing plans and operation 

orders. Under the burden of life-and-death situations, the emphasis 

of C2 systems is on effectiveness, rather than efficiency, with 

military commanders being judged by their leadership qualities.  

Over the past two decades, the C2 literature has given attention to 

applying technology to gaining an advantage – particularly in tempo 

and agility – over potential opponents. However, today’s military 
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mission landscape is changing. Contemporary military operations, 

such as the operations in Iraq and Afghanistan, are a combination 

of ‘defense, diplomacy, and development’ (often known as ‘the 3 

Ds’ or, ‘the comprehensive approach’). The aim of these operations 

is to rebuild a nation that governs itself, respects humanitarian 

laws, and shows social and economic progress (Junne & Verkoren, 

2005; Dobbins et al., 2005). To succeed, military commanders and 

units must integrate and coordinate their efforts. Operations may 

be ‘combined’ (cooperation with military units of other nations), 

‘inter-agency’ (cooperation with other government agencies), 

‘joint’ (cooperation between land, sea and air forces), and/or civil-

military, i.e., in cooperation with contractors and other private 

military companies (Rietjens & Bollen, 2008; Soeters & Manigart, 

2008; Van Fenema & Beeres, 2010).  

The new landscape demands other information besides that needed 

to gain the advantage over potential opponents. The effects of 

operations have to be assessed primarily in terms of supporting 

local populations and their social and economic growth (Lambert, 

2002). Due to the traditional kinetic military focus (e.g., destroying 

tanks of the enemy), existing C2 systems are not yet suited to 

delivering and assessing the required new information. It is difficult 

to do the right things, at the right times, in the right ways, with 

the right means (Clancy & Crosset, 2007; Meharg, 2010). 
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This chapter combines technical and managerial perspectives to 

analyze the operational management of organizations that face a 

high level of uncertainty, have a clouded definition of 

performance, and must perform heterogeneous activities in hostile 

environments. I describe, analyze, and explain the command and 

control problems and solutions adopted by a NATO headquarters in 

Afghanistan. First, the military C2 and organizational MAC 

perspectives will be compared. Second, the international military 

unit during deployment will be analyzed. 

Three main research questions will be addressed in this chapter. 

Firstly, what similarities and differences can be seen between the 

C2 and MAC perspectives? Secondly, what problems are 

encountered by military organizations in planning, decision 

making, and evaluating operations in South-Afghanistan? Thirdly, 

what solutions did they develop in order to cope with these 

problems?  

The C2 and the MAC perspectives are described in sections 2 and 3. 

In section 4 the perspectives are compared. Section 5 presents 

methodological considerations. Section 6 describes the results of 

the case-study: the development of a planning, decision making, 

and evaluation system in an operational NATO headquarters in 

southern Afghanistan. Section 7 draws conclusions and identifies 

areas where the two perspectives could benefit from one another’s 

insights. 
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3.2 Command and control 

The US Department of Defense (US DoD) defines command and 

control as “the exercise of authority and direction by a properly 

designated commander over assigned and attached forces in the 

accomplishment of the mission” (US DoD, 2007). A C2 system is “an 

arrangement of personnel, equipment, communications, facilities, 

and procedures” (US DoD, 2007). C2 functions include “planning, 

directing, coordinating, and controlling forces and operations in 

the accomplishment of the mission” (US Dod, 2007). 

Traditionally, the C2 literature focuses on functions and systems 

with a heavy emphasis on technology. Computer networking is the 

current focus of attention under the term of ‘Network-Enabled 

Capabilities’ (NEC), used within NATO. In the US, the equivalent 

term is NCW (Network-Centric Warfare) or, increasingly, NCO 

(Network-Centric Operations). NEC translates information 

superiority into combat power by networking sensors, decision 

makers, and shooters to achieve shared situation awareness, 

increased speed of command, and better effects (Alberts et al., 

1999). There is an increasing focus on the development of doctrine, 

processes, and procedures at higher NEC maturity levels. The 

following sections focus on the basic concepts embodied in C2 

systems, covering the C2 process, functions, and measures of 

effectiveness. 

 



Chapter 3: Command and Control 

-69- 
 

C2 Process model: the OODA loop 

A standard model of the military C2 process is Boyd’s (1996) 

Observe-Orient-Decide-Act (OODA) loop. Boyd was an US Air Force 

fighter pilot, who created the OODA loop based on his study of 

dogfights during the Korean and Vietnam Wars (Osinga, 2007). Over 

the course of time, it has been adopted by other services and 

nations. It has influenced the development of grand concepts such 

as maneuver warfare, ‘shock and awe’, and NEC, and is widely 

taught in officer training in NATO forces. 

Figure 3.1: Boyd's (1996) Observe-Orient-Decide-Act model. 

 

In Boyd’s briefings, he depicts OODA as a cyclic model of four 

processes interacting with the environment (Figure 3.1). Under the 

heading of Observe Boyd refers to the process of acquiring 

information about the environment by interacting with it, sensing 

it, or receiving messages about it. In the Observe phase/process 
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one also receives internal guidance and control from the Orient 

process, as well as feedback from the Decide and Act processes. 

Orient is the process of gaining and maintaining awareness and 

understanding of the situation. Boyd (1987) describes this process 

in the following words:  

“Orientation is an interactive process of many-sided 

implicit cross-referencing projections, empathies, 

correlations, and rejections that is shaped by and shapes 

the interplay of genetic heritage, cultural tradition, 

previous experiences, and unfolding circumstances. … 

Orientation is the schwerpunkt. It shapes the way … we 

observe, the way we decide, the way we act”. 

The Decide process is the process of making a choice among 

hypotheses about the environmental situation and possible 

responses to it. Decide is guided by internal feed-forward from 

Orient, and provides internal feedback to Observe. 

Act refers to the process of testing the chosen hypothesis by 

interacting with the environment. Act receives internal guidance 

and control from the Orient process, as well as feed-forward from 

Decide. It provides internal feedback to Observe. Military 

commanders act by issuing orders; C2 acts are communicative, 

rather than physical. 
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A unique feature of the OODA model is Boyd’s emphasis on tempo 

(i.e., the decision cycle time). Boyd (1987) expresses this as 

follows:  

“in order to win, we should operate at a faster tempo or 

rhythm than our adversaries or, better yet, get inside the 

adversary's Observation-Orientation-Decision-Action loop.”  

Boyd’s description additionally implies that, in the operational 

area, every unit – whether from own or enemy forces – can be 

modeled as a set of OODA processes. 

C2 Functions 

The US DoD definition shows that the C2 functions include 

planning, directing, coordinating, and controlling forces and 

operations. In addition, maintaining situation awareness, making 

decisions, and learning should be regarded as C2 functions.  

Firstly, planning is defined as the generation of a sequence of 

intended actions – the plan – that, when executed correctly, will 

transform the current situation into the desired future situation. 

With relevant plans, military forces can be directed, coordinated, 

and controlled. A substantial proportion of military C2 doctrine 

concerns the planning process, assumed to occur before the 

operation starts. Planning is largely rational in character in that 

current planning doctrine typically requires planning staffs to 

develop at least two own Courses Of Action (COAs, i.e., plans) and 
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at least two enemy COAs. Own and enemy COAs are then war-

gamed (simulated) against one another.  

Secondly, situation awareness revolves around knowing what is 

going on around you now. More formally, Endsley (1988) defines 

situation awareness as “the perception of the elements in the 

environment within a volume of space and time, the 

comprehension of their meaning, and the projection of their status 

in the near future”. Situation awareness has been extensively 

studied by psychologists, particularly in the aviation domain. 

Situation awareness corresponds directly to the Observe and Orient 

processes in the OODA loop. Gaining and maintaining situation 

awareness is the heart of the military C2 process. Obviously, the 

commander needs to be aware of the ‘enemy order of battle’. 

He/she also needs to be aware of the composition of his/her 

‘assigned and attached forces’ (i.e., ‘own order of battle’). In 

short, situation awareness contains within it a form of real-time 

resource management. 

Thirdly, decision-making is a C2 function that can be rational or 

naturalistic in nature. In rational decision making, the decision 

maker generates an exhaustive set of response options, scores 

them either against each other or against a set of criteria, and 

selects the option with the highest score (Raiffa, 1997). Rational 

decision-making has been proven optimal when information is 

perfect and there are no time limits. However, military 



Chapter 3: Command and Control 

-73- 
 

commanders must take decisions based on information that is 

incomplete, inaccurate, and probably deliberately falsified by the 

enemy. For example, the spreading of rumors by the enemy about 

future attacks in villages that are, deliberately, false to influence 

the intelligence information of their opponents. Moreover, 

commanders are invariably under severe time pressure. Research 

has shown that, in practice, experienced decision makers in their 

natural working environment match the current situation to a 

pattern from their previous experience, extract the response 

option associated with that pattern, and then mentally simulate 

the response to check that it is suitable, modifying it as necessary. 

This is known as ‘naturalistic decision making’ (Zsambok & Klein, 

1997). 

Finally, the learning process should be regarded as a C2 function. 

Commanders write after-action reports that are analyzed by 

Centers of Excellence, resulting in new or modified doctrine for 

future operations. Since adversaries are themselves capable of 

learning, military commanders are often confronted with situations 

for which they have no relevant previous experience. This learning 

process in military C2 has a relatively long cycle time, often 

measured in months. 

C2 measures 

Another important aspect of C2 covers metrics and measures. 

Typical input measures in planning military operations include the 
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numbers and readiness state of personnel and the quantities of 

equipment that are available to commanders. Effectiveness has 

traditionally been measured in terms of outputs. In the past, these 

output measures have been the military actions taken (e.g., the 

‘body count’ and the number of targets destroyed). Under NATO’s 

Effects Based Approach to Operations (EBAO), outputs are 

measured in terms of their effects (Farrell, 2008). Following the ‘3 

Ds’, these effects can be diplomatic and economic, as well as 

military. For example, in humanitarian operations, effects may be 

measured in terms of bridges and schools built. However, effects 

are not allocated to particular input resources, such as the 

commander’s ‘assigned and attached forces’. This requires a 

different approach to communicating and co-operating with local 

authorities and (other) civilians, introducing new tasks and skills. 

Moreover, this requires new types of information as will be shown 

in the case study. Before getting there it will prove to be useful to 

bring topical Management Accounting and Control insights into the 

equation.  

3.3 Management accounting and control 

The roots of today’s MAC systems can be traced to the managerial 

techniques that have been developed since the beginning of the 

industrial revolution. MAC systems are sets “of procedures and 

processes, which managers and other organizational participants 

use in order to help ensure the achievement of their goals and the 

goals of their organizations” (Bisbe & Otley, 2004: 709). Formally, a 
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MAC system “consists of purposefully designed, information-based, 

and explicit sets of structures, routines, procedures and processes 

that help managers ensure that their organization’s strategies and 

plans are carried out or, if conditions warrant, that they are 

modified” (Bisbe & Otley, 2004: 709). Although the relevance of 

information, information processing, and communication is 

conventional wisdom within the military, MAC systems have until 

now received little attention in the context of defense 

organizations (Catasús & Grönlund, 2005; Beeres et al., 2010).  

Johnson & Kaplan (1987) provide a historical account of the 

evolution of MAC systems. They conclude that, from 1800 to 1925, 

MAC systems adapted successfully to meet the demands of 

increasing complexity from organizational and technological 

changes. The MAC systems were able to measure the tangible 

assets of companies, which at that time were considered to be the 

drivers of success (Kaplan & Norton, 2001). However, from 1925 

onward, tangible assets became less important. The ability of 

organizations to develop and mobilize intangible assets, such as the 

quality of their personnel, became the drivers for success. 

Unfortunately, the financial measures for tangible assets could not 

capture these new drivers of success (Johnson & Kaplan, 1987, 

Otley, 2003). As a reaction, the MAC literature shifted focus 

towards strategic issues. MAC systems and instruments were (re-) 

designed to support strategic-decision making and to connect long 

term strategies to daily operations. ‘Strategy maps’ and ‘balanced 
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scorecards’ are well-known examples of recently developed MAC 

instruments (Kaplan & Norton, 2001). These instruments are used 

as templates to illustrate modern MAC systems thinking (see also 

Achterbergh et al., 2003).  

A Basic MAC model: the strategy map 

The principles constituting strategy maps and balanced scorecards 

are used by armed forces throughout the world to manage their 

organizations (e.g., Australia, Germany, Norway, the United 

Kingdom, and the United States of America). However, they have 

been applied specifically to the processes of force development 

and sustainment in defense organizations, and have not been 

adapted to the tactical or operational levels of military operations. 

This is the difference between commanding and controlling soldiers 

during actual deployment in ‘hot’, operational conditions vis-à-vis 

training and exercises in ‘cold’, peacetime conditions (Soeters et 

al., 2003). 

 

A strategy map describes the cause-and-effect logic for 

transforming ‘intangible assets’ into ‘tangible assets’ that can be 

managed. Applied to military operations, strategy maps provide the 

commander with a framework for describing and managing 

strategy. For example, a military mission could have the goal to 

‘increase the safety for civilians in the area of operation’. The 

corresponding strategy map that a military commander could 

formulate with his staff could then be:  
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(1) Regular meetings with town-elders of villages provide us 

with more situation awareness about local economic 

conditions in the area of operation. 

(2) With this information, our battle group is able to 

conduct more reconstruction and development work such 

as building a local market, paving roads, and stimulating 

local initiatives according to the demands of the 

inhabitants. 

(3) In turn, this will lead to a more positive feeling among 

the village people about our military intervention and 

forms a basis to cooperate further. 

(4) The safety of the area will be affected positively if we 

cooperate with the inhabitants and stimulate the local 

economy in our area of operations. 

 

As this example shows, the cause and effect logic in the strategy 

map constitute ‘hypotheses’ that allow the strategy to be tested. 

These strategy maps are used to translate, measure, assess, and 

modify the strategy in terms of lagging and leading indicators 

defined at each level in the organization. For example, ‘the 

number of town meetings’ and ‘the number of projects that were 

initiated through local inhabitants’ can be measured. These 

indicators are affected by lagging indicators such as ‘the 

realization of the military budget for reconstruction and 

development’. The relevant indicators are collected in the form of 

balanced scorecards to measure progress in the implementing the 



Chapter 3: Command and Control 

-78- 
 

mission. A prototypical balanced scorecard for military 

organizations is presented in figure 3.2. 

Figure 3.2: Balanced scorecard for military organizations (based on 

Kaplan & Norton, 2008). 

 

To assess goal achievement (realizing the mission), three 

perspectives are combined: ‘the cost of providing the services’ 

(i.e., the wear and tear of equipment), ‘the value of services as 

perceived by beneficiaries’, and ‘the support of the legitimizing 

authorities’ (i.e., the legitimizing support from the donors that 

provide the funding and the resources). These perspectives are in 

turn influenced by the ability of a military organization to manage 

its internal processes and to innovate and learn. 
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MAC functions 

MAC systems support several functions in organizations: developing 

missions, strategies and plans, and performance evaluation and 

control. Other functions that these systems support are the 

allocation of resources and the determination of costs and benefits 

in organizations (Zimmerman, 2006). These functions are explained 

using four management processes that link strategic objectives 

with short-term actions (Kaplan & Norton, 2001). 

Translating the vision helps military commanders to clarify and 

gain consensus about their organization’s vision and strategy. MAC 

systems support the development of a vision and strategy by 

providing commanders with relevant information. 

Communicating and linking supports the dissemination of the 

commander’s vision and strategy by communicating, educating, 

setting goals, and linking rewards to performance measures. Costs 

and benefits, allocating resources, performance evaluation, and 

control are functions of MAC systems that are specifically used in 

this process. 

Planning uses the results of dissemination by translating the 

commander’s vision and strategy into concrete targets, aligning 

strategic initiatives, and allocating resources. Accounting 

information about the costs and benefits, the allocation of 

resources and developing the mission, strategies and plans is 

directly used to perform this process. 
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Feedback and learning supports the testing, validation, or 

modification of the vision, strategy, goals, and actions of 

commanders and their units. If the planned actions do not bring the 

desired outcomes, planned actions or desired outcomes can be 

modified on the basis of feedback and learning. Specifically, the 

MAC control function is used for this process. This MAC 

functionality is tied to the other functions since they deliver the 

information needed to exercise control.  

Measures in MAC 

Traditional MAC measures, such as variable and fixed costs, are 

oriented towards efficiency. Other well-known examples in private 

and public organizations are techniques and measures to deduce 

the cost of producing a unit or a service. All these examples of 

efficiency measures are used to determine the profitability of 

organizations. In governmental organizations, of which the military 

is an example, MAC techniques for setting budgets and measures 

such as budget realization are well known. Military departments 

use MAC measures mainly to measure ‘operational excellence’, to 

work as efficiently as possible given a certain strategy.  

In line with the more strategic views on management accounting 

and control, non-financial measures are increasingly being used in 

MAC systems. Non-financial measures for military operations could 

be ‘the number of successfully executed operations’, ‘the number 
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of negative scores in polls of local inhabitants’, or ‘the number of 

new development projects’. 

3.4 Comparing the perspectives 

The C2 and MAC theory shows similarities but also differences 

between both the C2 and MAC perspectives on command and 

control.  Table 3.1 summarizes important aspects of the two 

perspectives that are described above. First, the aspects of context 

and current focus are highlighted since they form the starting 

points for this chapter and for the theoretical sections above. Next, 

the components of C2 and MAC, i.e. the system, a basic model, 

functions and examples of measures and problems are compared. 

Table 3.1 indicates that C2 has to perform in complex and 

uncertain environments due to context and goals of contemporary 

missions. MAC shares this focus specifically with regard to the 

cooperation with different partners, but is foremost focused on 

strategy implementation in highly competitive environments. 

Furthermore, the table shows that a C2 and MAC system consist of 

similar aspects such as structures, routines and procedures. C2 is in 

this respect still focused on the technical aspects of systems, e.g., 

computers and networks that form the basis of the system.  
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Table 3.1: Comparison of the C2 and MAC perspectives. 

 C2 perspective 
 

MAC perspective 
 

 
Context 

 
Military mission in complex 
and uncertain environments 
Irregular and regular 
opponents 
Comprehensive character 
mission 
Cooperation with different 
partners 
 

 
Organizations operate in 
highly competitive 
environments.  
Focus on core business 
Cooperation with different 
partners 
Innovation and intangible 
assets drive success 

Current 
focus 

Technological and 
operational  
(with increasing attention to 
social, cultural and 
psychological aspects) 
 

Strategic 

System Doctrine, plans, procedures, 
command structure, 
infrastructure, technical 
systems and personnel 
 

Information structures, 
routines, procedures, and 
processes 

A basic 
model 

OODA-loop Strategy map 

 
Functions 

 
Observation 
Maintaining situation 
awareness 
Decision-making, acting, 
planning and learning 
 

 
Mission, strategy and plans 
Performance evaluation and 
control 
Allocating resources, 
Costs and benefits 

Examples 
of  
measures 

Focus on effectiveness  
Casualties (own & enemy) 
Order of Battle (own, enemy, 
neutral) 
Common Operational Picture 
 

Focus on efficiency  
Variable and fixed costs 
Product costing 
Budgets 
Profit 
Customer satisfaction 
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 C2 perspective 
 

MAC perspective 
 

 
Examples 
of  
problems 

 
How to include information 
from partners and effects? 
How to analyze information 
to support strategic decision 
making? 
 

 
How to connect strategy to 
daily operations? 
How to measure intangible 
assets? 

 

With regard to measures, C2 has foremost measures for 

effectiveness whereas MAC measures are mainly developed for 

efficiency measurement. Both the C2 and MAC perspective share 

problems that involve the measurement and support of strategic 

decision-making. 

Then the question remains what problems are encountered by 

military organizations in planning, decision making, and evaluating 

operations in South-Afghanistan? Secondly, what solutions have 

they developed? To this end, a real-life situation in a NATO 

headquarters in Afghanistan will be described. The C2 and MAC 

perspectives on command and control are used to describe, 

analyze, and explain the command and control problems and 

solutions during this mission. 

3.5 Methodology 

The research was set up using a case study strategy. A case study 

approach enables a researcher to deal with a variety of methods 

and evidence such as databases, documents, interviews, and 
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observations. This allowed me to develop a detailed understanding 

of the organization itself as well as the context in which the 

organization functions (Silverman, 2005; Yin, 2009). A detailed 

understanding was important because the context and the 

organization influence the design and the functioning of a C2 

system. In this case study, a military organization had to operate in 

a hostile, ambiguous and uncertain environment where decisions 

about life and death situations had to be made.  

This type of research is relevant since the functioning of military 

C2 systems have not been widely described in the literature and 

there are no public records or databases available for research. 

Insight can be developed through intensive analysis and the 

publication of different single case studies (Otley, 2003). The 

publication of an exceptional case fits this aim. 

Data sources and analysis 

Qualitative and quantitative data were initially gathered with in 

total 12 interviews (Table 3.2), through participation in 

coordinating committees, and through reviews of documents with 

different classifications in the period of July – November 2007.  

The interviews were conducted in a semi-structured manner and 

transcriptions were made of every interview. The interviews were 

then compared and analyzed on the basis of the available 

documentation. When necessary, specific follow-up on topics was 

conducted to detail and verify the preliminary findings. In this way, 
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an iterative process from theory to practice developed for which a 

case-study-approach is well suited. In February 2008 the field study 

was concluded with an interview in the Netherlands.  

Table 3.2: Interviews 

Military 
Organization 

Rank Role Interviewed 
more than 

once  
CAN NSE Major Controller * 

NATO HQ KABUL Major Civil Military 
Cooperation 

 

NATO RCS Colonel Chief of Staff  

NATO RCS  Lieutenant-
colonel 

Effect Measurement  

NATO RCS Major Effect Measurement * 

NATO RCS Major Security Sector 
Reform 

* 

NATO RCS Captain Security Sector 
Reform 

 

NL ATF Colonel Chief  

NL ATF Lieutenant-
colonel 

Chief of Staff  

NL NSE Lieutenant-
colonel 

Controller * 

UK NSE Civilian Controller  

US NSE Major Controller * 

Total number 
of  
interviewees 

12 

 

In the next step, the theoretical analysis was specified using the C2 

and MAC literature. This enabled me to frame the findings further. 
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Then, the assessments were verified in Kandahar to conclude the 

research in 2009. 

3.6 Case study: C2 in Southern Afghanistan 

Context 

In December 2001 during the Bonn summit, Afghan factions agreed 

to the formation of an Afghan government (Rubin & Hamidzada, 

2007). A key component to this agreement was the establishment 

of the United Nations-mandated International Security Assistance 

Force (ISAF).  

The ISAF mission was structured into five regions which are 

coordinated through the ISAF Headquarters in Kabul, the capital of 

Afghanistan. In each region, a Regional Command Headquarters 

manages the military units within that area.  

This study focusses on Regional Command South (RCS) which 

operated in the southern provinces in Afghanistan. In the provinces 

of Day Kundi, Helmand, Kandahar, Nimroz, Uruzgan, and Zabul, 

military task forces from Canada, the Netherlands, the United 

Kingdom, and the United States led the reconstruction and 

development activities. During the research period, there were 

around 19,000 ISAF personnel deployed in this region. 
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As formulated in internal documentation, the goal of RCS was to: 

assist the Government of Afghanistan in building its 

capacity, authority and influence, whilst prioritizing and 

synchronizing reconstruction and development programs 

alongside integrated planning and execution of full 

spectrum operations together with Afghan National 

Security Forces, in order to set the conditions and enable 

successful establishment of Afghan Development Zones 

throughout the region. 

RCS was divided into different functional areas in order to assist 

the commander achieving this goal. Different branches were 

responsible for Security (operations), Security Sector Reform and 

Force Development, Support and Logistics and, Reconstruction and 

Development. Figure 3.3 shows the structure of RCS schematically. 

Figure 3.3: Regional Command South. 
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The commander of RCS changed periodically (approximately 

annually) between three nations: Canada, The Netherlands, and 

Great Britain. RCS consisted of around 240 persons and 

approximately 70% of the headquarters positions were staffed by 

the lead nation, changing simultaneously with their commander. 

During the period of this case study, the lead nation was Great 

Britain. 

Commanding and controlling military units was challenging for RCS. 

This can be illustrated by a quotation from one of the interviewees: 

“Military convoy commanders receive information that it is 

advisable to cross villages irregularly and quickly to 

minimize the chance of improvised explosive devices (IED) 

attacks and suicide bombings. However, the villagers start 

to feel more insecure. Deadly accidents may occur because 

of the increased number of fast military convoys through 

towns. As a consequence, inhabitants become less friendly 

towards the western military presence and may start to 

see the military forces as unwanted invaders. In this 

circumstance, they will be less prone to share information 

about opposing military forces or about possible future 

attacks in their village with the western military.”  

In this example, the chance of IED attacks and suicide bombing 

could increase again because of irregular and quick crossings of 
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NATO vehicles.  Ultimately, this would have a strongly negative 

impact on the establishment of the goal of RCS. 

The following paragraphs report the planning, decision-making, and 

evaluation practice within RCS at the time of our study in Kandahar 

(2007). First, these three elements are described as observed 

during the field research. Then, a command and control tool that 

RCS developed during the research will be presented.  

Planning in RCS 

The operation plan of the overall ISAF mission described the goal of 

the mission along three lines of operation. These lines of operation 

were: (1) security, (2) governance, and (3) reconstruction and 

development. On the basis of this plan, RCS developed a more 

detailed operational plan for their area of operation in Afghanistan.   

This RCS plan described the desired end state for each line of 

operation. On the basis of these end states, RCS and the military 

units in the provinces could specify the activities to perform and 

the resources that were necessary for these activities. The 

execution of the operational plan required military units to 

perform heterogeneous activities simultaneously. For example, 

they had to oppose the Taliban, act as a police force, coordinate 

reconstruction and development activities, and gather intelligence 

about warlords. The focus of the operational plan can be described 

as forward looking (the end states) and mainly directed towards 

effectiveness.  
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However, there were more organizations active in an area of 

operation. Their goals were not necessarily covered by the ISAF end 

states. One of the interviewees reported:  

“It is a misconception if you think all the initiatives in our 

area of operation are our responsibility. One off the 

difficulties is that there are so many different 

organizations active with aspects of nation building in an 

area. There are numerous private, governmental and non-

governmental organizations; ISAF is just one of them. 

Furthermore, the US has its own campaign Operation 

Enduring Freedom (OEF) besides ISAF. ISAF is nonetheless 

often addressed as the organization that has the initiative 

and coordinates all the others.“ 

Another difficulty was that in the Bonn agreement specific parts of 

reconstruction and development were divided among nations. An 

example is the establishment of the Afghan Police. This was not 

directly a task of ISAF and their taskforces but, for the 

achievement of their goals, they were dependent on a well-

functioning Afghan Police. This situation makes it difficult to follow 

and assess all the activities that were initiated and what was being 

achieved in their area of operation. 

Furthermore, social systems and governmental structures that are 

familiar to modern western societies are lacking in Afghanistan, 

which influenced the planning processes of RCS directly. There was 
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a need to assess a whole chain of actions before initiating them. An 

example is arresting criminals to enhance security. Seen from a 

western viewpoint, the arrested person ought to be passed to a 

justice system that leads to a court of law and possibly prison. If 

the justice system is non-functional, this makes it difficult to start 

a security campaign and to order local police to arrest suspects. On 

the other hand, without security, it is difficult to build a 

functioning justice system. Where to start in this situation? 

As a consequence, goals and planning in RCS were often discussed. 

The concrete planning of activities and the resources to be used 

had the character of a rolling plan. In a non-systematic way, 

different and often non-formalized C2 (or management accounting) 

information systems were used to generate the information 

required for planning purposes. The use of strict authorization 

levels within planning processes created a safety net for 

operations. 

Plans came into existence through iterative processes between the 

different branches in RCS.  In practice, a plan bureau tried to 

maintain control, but ad hoc initiatives by different sets of people 

had a large impact on plans. This caused stressful moments. During 

the mission, plans regained some momentum through learning and 

adaptation. 

Also other constraints with respect to the use of resources for 

operations, particularly national caveats, caused complexity in 
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planning. National caveats are rules and regulations specifically 

issued by a nation for the use of its resources, e.g., the amount of 

force a military unit is allowed to use against opponents (e.g., 

Soeters & Manigart, 2008). Other constraints could be the number 

of flying hours for aircraft per period. A constraint like this is tied 

to the maintenance, training, and combat readiness of the planes 

and their crews in the home country.  

Decision-making 

Due to the tempo of operations, information exchange for decision-

making and decision- making itself continues permanently, on a 

24/7 basis. Different departments in RCS have to be manned 

throughout the day to assess the actual situation and to pass on 

reports according to the C2 information processing procedures. The 

main exchange of information nonetheless takes place in meetings 

during the daytime. The pattern of meetings for information 

exchange and decision-making is known as the headquarters’ 

‘battle rhythm’. Top management controls decision-making by 

chairing the main meetings, at the same time gaining the latest 

available information on the situation. 

Because of the character of military operations and national 

caveats, the responsibilities and authorization levels are spelled 

out in official documents. This can cause difficulties when an 

increment of the tempo of operations and information is imminent. 
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RCS was, however, dedicated to operate within the set constraints. 

During meetings, procedures were followed closely. 

During the time of data collection, additional meetings took place 

to share information and decision-making with Headquarters ISAF in 

Kabul and with the different taskforces in their operational areas. 

This ‘information exchange’-rhythm between commanders of 

different levels in the ISAF operation was formalized and in this 

way part of the formalized C2 system. Different branches in RCS 

contacted these higher and lower levels daily and more informally, 

as needed by operational circumstances. 

The troubled view on the developments in the area and the impact 

of developments on the planning process rendered information 

sharing incident-driven. This could be experienced in meetings and 

other coordinating gatherings. Furthermore, peaks and troughs in 

the branches’ workloads were observed.  

Evaluation 

Evaluation took place at different levels in RCS with the aim of 

developing insight into the relations between ‘input-throughput-

output-effect’. Attention was mostly directed toward assessment 

of the execution on activity level and the lessons learned to 

enhance the performance of the branches in the future.  

The efficient use of resources, i.e. the budget plan and realization 

for reconstruction and development projects, was not often part of 
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these assessments. Furthermore, the evaluation loops were not 

tied to the operational plan and activities were not discussed in 

concrete connection to the end states and to their timeliness. I 

observed that an atmosphere existed in which personnel maximized 

their efforts to support the ongoing operation. When the operation 

was completed, the next operation demanded their full attention.  

RCS personnel changed every four to twelve months. This 

influenced the evaluation cycle and the development of insight into 

the relation between ‘input-throughput-output-effect’. For 

example, most personnel never saw the longer-term effect of an 

activity that they organized. The period of tour of duty does not 

allow such experience to be built up. 

C2 Problem and solution 

RCS had difficulties in effectively managing information, making 

decisions, and conducting evaluations because of the lack of 

understanding of the relationships between the achieved effects of 

the lines of operation, the activities to perform, and the resources 

to use. This problem is described as ‘a lack of ground level insight’. 

One of the interviewees phrased this as follows: 

“It is difficult to understand what is going on in the 

provinces. How do we have to respond in what order?”  

Furthermore, the daily ‘battle rhythm’ was strenuous and resource 

consuming. There was information in abundance, but no clear 
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insight into which pieces of information were essential. In MAC 

vocabulary, the measures in the command and control systems 

could not capture the drivers for success. 

Effective command and control in the ambiguous circumstances 

faced in Afghanistan turned out to be as harsh as the living 

environment in the desert. To face this challenge, RCS introduced a 

management system to reveal this ‘ground level insight’ and to 

develop relationships between the operational lines (effects to 

achieve), activities, and resources.   

To conduct mission effects assessment, RCS created the Recognized 

District Picture (RDP) assessment tool to provide a detailed 

understanding of the operational area. The RDP was a balanced 

scorecard that presents an overview per district. This scorecard 

was further used for the development of strategy maps for the 

organization and vice versa. The scorecard showed scores on 

different elements of the mission that were labeled ‘metric 

reporting fields’. More in detail, in this system reporting fields 

were assessed and scored using numerous indicators. These 

indicators were scored using information which was generated 

through procedures that stated that questionnaires had to be 

completed by different staff branches, surveys had to be executed 

in the Afghan districts, and procedures for reports from other 

military units in the field.  
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Two categories of reporting fields have been used. One category 

consisted of so-called second-order effects. Second-order effects 

were believed to be the leading indicators for the end goal; they 

influenced the mission end directly. The mission end – functioning 

Afghan institutions that are self-maintaining – was defined as the 

overall effect, the centre of gravity for success. The leading 

second-order indicators were ‘governance’, ‘reconstruction’, and 

‘development’ (i.e., two of the lines of operation that were 

described earlier) as well as ‘population’ (the Afghan people).  

The other category of reporting fields consisted of indicators that 

were believed to influence the leading indicators on their turn. 

These reporting fields were considered to be important, even 

though they were deemed not to influence the achievement of the 

end goal directly. These indicators referred to the opposing 

military forces’ activity, the information environment (i.e., the 

information effects on the Afghan people), ISAF activity and 

capability, and the (build-up of the) Afghan National Security 

Forces.  

The commander’s aim was to start showing trends to be analyzed 

into activities and events by drilling down the raw data. By using 

the two categories of indicators mentioned above, the relationship 

of activities and events taking place and their effects on the 

mission end could be understood. Hence, strategy maps were 

created. 
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Strategy maps and inside-knowledge of the ground situation enable 

actions to create the effects that may transform the actual 

situation into the desired end state. For example, one reporting 

field was aimed at indicating the effectiveness of the Afghan 

National Security Forces within an area. This field was broken down 

into indicators that scored for example the Afghan National Police 

(ANP). Indicators included the area covered by the ANP, the 

numbers of ANP personnel, and the percentage of ANP personnel 

that had completed basic training. The RDP, using polls, made it 

possible to assess if and to which extent a high percentage of 

educated ANP personnel would affect the afghan community’s 

feelings of perceived safety (=second-order effect).  

In sum, the overall mission effect to be achieved aimed at creating 

properly functioning Afghan institutions. This end goal could be 

achieved by performing activities that influenced leading second-

order effects. By means of a detailed administration on effects 

achieved, activities performed, and resources used, the 

relationship between these elements could be understood.   

3.7 Discussion and conclusions  

The case study has shown that goals, strategies, and plans for 

military missions, organizations and operations in current 

expeditionary operations are difficult to determine. This is partly 

due to the political dimension of missions, but also because the 

environment in which the mission takes place is strange and the 
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operational goals are not clear from the outset. As a reaction, 

NATO's Regional Command South (RCS) has developed a functional 

tool that is similar to a balanced scorecard, and strategy maps, 

which are well known tools of MAC systems in commercial 

organizations. The headquarters called this tool the Recognized 

District Picture (RDP). The RDP provided the indicators that could 

measure (parts of) the effects to be achieved.  

The explicit goal of the commander was to use and assess the 

indicators of the RDP to develop ‘ground level insight’ and to give a 

cause-and-effect logic between the indicators and the effects to 

achieve. In MAC vocabulary, the RDP was used to try to develop 

strategy maps. Indeed, the effects-based approach to operations 

stresses that the ‘operational environment should be seen as a 

complex system in which many actors interact and create the 

(desired) effects’ (US DoD, 2007). According to the US Joint Forces 

Command, this means that one should acquire and analyze 

information about the environment in terms of political, military, 

economic, social, and infrastructural aspects. Commanders need 

systems and procedures that produce information about support 

from the population to make sense or even to give meaning to what 

they are doing (e.g., information about their attitude towards the 

external armed forces); the local economy (e.g., information about 

its nature, the distribution of wealth; its relevant players); the 

local social fabric (e.g., the existing power structure, current and 

latent political issues); or local culture (e.g., relevant habits, 
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rituals, religious diversity, dominant religion). Furthermore, 

information is needed about or has to be provided for 

(inter)national NGOs and all kinds of local organizations to be able 

to provide support and cooperation.  

C2 should bridge the gap between strategy and daily operations if 

it is to be viable for managing military units in today’s operational 

environment. This requires a more organizational and human focus, 

in addition to the traditional focus on technological issues. 

Management accounting and control ideas of the strategy-focused 

organization (e.g., balanced scorecards and strategy maps), drawn 

from the private sector, may be applied to form a new viable C2 

infrastructure.  

Such a C2 infrastructure should ideally include organizational, 

technological, and human perspectives. This infrastructure consists 

of a particular division of work, particular systems for selecting, 

training and motivating human resources, and particular 

technological means (i.e., a network of ICT systems and 

applications) to support and carry out (parts of) the required stages 

in the OODA loop. Moreover, it also requires a different approach 

to communicating and co-operating with local authorities and 

(other) civilians, introducing new tasks and skills. 

MAC could ‘look over the fence’ to take notice of concepts such as 

the OODA loop and NEC. It can be argued that, due to the strategic 

and organizational focus of MAC literature, the enhanced 
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operational measurement possibilities of technologies are 

neglected to a certain extent. Research on the measurement and 

integration possibilities of Enterprise Resource Planning (ERP) 

systems linked to strategic measurement is not common as yet. 

Also concepts such as Activity Based Costing (ABC) (Kaplan & 

Norton, 2008; Holt, 2001), which rely heavily on the ability to 

measure the drivers of costs could be revitalized with knowledge 

about C2 architectures for integrating sensors, decision makers, 

and people at the bottom of the operational process. Furthermore, 

because C2 systems have to function in hostile environments, C2 

provides insight into decision-making that must be based on 

information that is partly incomplete, inaccurate, and probably 

more than once deliberately falsified.  

Since C2 systems and procedures have been primarily designed to 

deliver information for combat missions, one may wonder whether 

they are suited for delivering relevant information needed for the 

current crisis response operations. Despite the fact that there 

seems to be an agreement about the need for this new type of 

information, it has not yet become clear what information should 

be produced and how this information should be produced. On the 

basis of the literature reviews and case study, I conclude that 

current C2 systems are not yet suited for delivering the required 

information. Moreover, it also requires a different approach to 

communicating and co-operating with local authorities and (other) 

civilians, introducing new tasks and skills (see also Rietjens et al., 
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2009; Van Duren, 2010). Therefore, I believe that the future will 

bring new military management information systems and C2 

approaches that will combine the features of both C2 and MAC 

systems.  
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4 The Kandahar Market6 

 

 

                                                 
6 This chapter is based on Davids (2008a, 2008b, 2009), Davids & Beeres 
(2008), Davids, Beeres & Van Zitteren (2009), and Davids, Beeres & Van 
Fenema (2010 & Submitted). See Publications, Papers and Presentations p. 
231. 
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Abstract 

This chapter presents a study on the organization of military 

logistics under ‘hot’ conditions, in an expeditionary crisis response 

operation. The main research question is: in what ways do armed 

forces organize the sourcing of logistic support services in the 

International Security Assistance Force (ISAF) mission in 

Afghanistan? To answer the research question this study was set up 

using a case study approach. The results include insight in the 

command, logistic and accounting structure (sourcing) between 

NATO (ISAF), multinational military partners and contractors. 

Second, I show how Canada, NATO, Netherlands, UK and the US 

sourced the three categories of logistic support services. Focusing 

on contracting, the contract strategies that were used are 

outlined. And finally, differences and similarities in funding and 

accounting are highlighted. While this study provides insight into 

the use of sourcing profiles, more research is necessary to further 

explore and indentify criteria influencing sourcing profile decisions. 

This chapter provides insight to enhance manageability and policy 

development and can be relevant for those who prepare, execute, 

monitor and evaluate missions. This study is one of the first to 

provide insight in operational defense sourcing, an area of study 

that remains mostly closed for non-military researchers. 

 

Keywords: logistics; sourcing; crisis response operations; armed 

forces; interdependence of material, financial and information 

flows; supply network integration; contractors during operations. 
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4.1 Introduction 

Paramount to both strategy development and implementation 

within any armed forces is the ability to rely on an organizational 

function that is responsible for the sustainment of the military 

deployment (Tuttle Jr, 2005). In traditional ‘static’ wars as well as 

in modern ‘mobile’ crisis response operations, on land, at sea, or in 

the air, this organizational function is called ‘military logistics’. 

Although thinking about military logistics has never become as 

popular as thinking about ‘operational art’, there exists no doubt 

about the continuing importance of military logistics (Pagonis, 

1992; Gray, 1999). 

 

Over the last two decades, military logistics have become subject 

to the search for an optimal mix of effectiveness and efficiency 

during operations: the search for providing ‘value for money’. Two 

developments may account for this. First, due to the changing 

context after the fall of the Berlin Wall, armed forces of Western 

societies were faced with the need to collect the so called ‘peace 

dividend’. This implied that armed forces had to become leaner 

(Sandler & Hartley, 1995). Second, defense organizations started to 

actively participate in worldwide crisis-response operations, short-

term humanitarian operations after natural and man-made 

disasters, and in the combat against global terrorism (e.g., Dobbins 

et al., 2007; Junne & Verkoren, 2005). 
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Because of these contradictory developments, modern western 

armed forces are no longer capable to sustain large operations by 

themselves (Cancian, 2008; Perry, 2007; Tuttle Jr, 2005). They 

have to ‘partner with strangers’ (Bollen & Soeters, 2010): the 

cooperation of armed forces with other military organizations, aid 

agencies and even private organizations in the theatre of operation 

has become a prerequisite (Kovács & Spens, 2007; Thompson & 

Jones, 1994).  

 

This organizational transformation affects the ways in which 

performance is perceived and measured during operations. Indeed, 

effectiveness and efficiency have to be assessed within various 

types of cooperative networks instead of traditional approaches 

that only measure their ‘own’ certain resources and competences 

(Van Fenema & Beeres, 2010).   

 

This chapter aims to contribute to the literature and the practice 

of sourcing operational military logistics, which is an activity that 

influences performance measurement during operations to a large 

degree. Sourcing is defined as how to organize (parts of) the 

production of logistical support: within the military organization, 

and/or in cooperation with, and through contracting out to other 

military, public, and private organizations (Van Fenema & Beeres, 

2010).  
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This is an area of study that remains fragmented and mostly closed 

for non-military researchers. Contemporary literature regarding 

this subject is scattered and tends to have a ‘normative-

prescriptive’ orientation. Authors focus on problem solving and the 

identification and implementation of best practices in different 

areas such as economics, logistics, political-military, law and ethics 

(e.g., Avant, 2005; Bures, 2005; Fredland, 2004; Ries, 2008; Singer, 

2004). Much less conceptual insight has been acquired into 

categories of sourcing organization. This constrains possibilities to 

answer current analytical questions such as how armed forces 

organize sourcing in the mission area, what drives these decisions, 

and how organizations respond to changing financial and local 

conditions.  

 

In this chapter I present an exploratory case study on the 

organization of military logistics under ‘hot’ conditions in a crisis-

response operation to provide a systematic overview of operational 

defense sourcing. The main research question is as follows. In what 

way do armed forces organize the sourcing of logistic support 

services in the International Security Assistance Force (ISAF) 

mission in Afghanistan?  

 

To this end, I compare sourcing of three categories of support 

services, i.e., facilities management, maintenance & logistics and 

security (AMR, 2007). Five military logistical support organizations 
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of Canada, the Netherlands, the United Kingdom, the United States 

and the NATO will be explored in detail.  

 

The chapter is structured as follows. The next section develops a 

conceptual framework to analyze and categorize sourcing options 

(i.e. profiles) of military organizations during deployment. Then, I 

describe the research methodology and present the results on 

sourcing practices. Finally, I explore implications for theory and 

practice and present a conclusion. A model is proposed that could 

be used for future research directed towards explaining sourcing 

decisions of armed forces. 

 

4.2 Sourcing: a conceptual framework 

A sourcing strategy forces organizations to systematically identify 

and analyze alternative ways to effectively and efficiently organize 

value creation (Van Fenema & Beeres, 2010). In the armed forces 

sourcing strategies complement and are intertwined with the 

ongoing transformation and modernization programs that were 

provoked by the changes in the international security environment 

from the early 1990’s onwards (De Waard & Kramer, 2008; 

Thompson & Jones, 1994). These restructuring operations formed a 

fruitful soil to introduce sourcing innovations such as private-public 

cooperation for real estate projects, leasing of military equipment 

such as airplanes, outsourcing security of military barracks, 

privatizing units for maintenance of military equipment and 

product-to-service conversion (e.g., performance-based logistics) 
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(Detomasi, 2002; Catasús  & Grőnlund, 2005; Parker & Hartley, 

2002; Richter, 2007; UK MOD, 2010). 

 

Gradually the scope of the sourcing discussion widened to include 

the execution and support of military operations worldwide (Bures, 

2005; Cancian, 2008; Perry, 2007; Singer, 2004). In this respect 

defense organizations must be distinguished from most private and 

public organizations. In defense organizations regular processes are 

focused on the provisioning and sustainment of military forces, the 

‘cold situation’. When military forces are deployed in an operation, 

the ‘hot’ situation, the operational organization and the required 

outputs, i.e. mission success, are likely to differ (Kaufman, 1994; 

Smith, 2007; Soeters et al., 2003; Van den Doel, 2004).  

 

Against this background the sourcing environment of defense 

organizations can be mapped using three dimensions (figure 4.1). 

The first dimension deals with the spectrum of the ‘make-option’ 

(internal)’, all kinds of ways to create value by working together 

(cooperation), and the ‘buy-option’ (market) (Williamson, 1999). 

The second dimension categorizes activities of the organization 

into operations and support (Tuttle Jr, 2005). The third dimension 

discards between the context in which goods and service are 

provided, hot (during military missions) or cold (during training, 

exercises and other activities for force development and 

sustainment) (Soeters et al., 2003). 
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Figure 4.1: Military sourcing: key dimensions 

 

For example, the operations area in the top of figure 4.1 deals with 

the focal organizational processes of the armed forces (i.e., 

deterrence, defense, crisis response operations and national 

operations). Operational sourcing includes questions such as: “do 

we need to own and operate jet-fighters ourselves?”, or “do we 

need to train soldiers ourselves?” Examples of sourcing questions in 

the support area are: “do we need to own and take care of our 

exercise areas ourselves?”, or “do we need to own and operate our 

own (kitchen, maintenance etc.) facilities during operations 

ourselves?”  

 

Sourcing profiles 

To be able to identify ‘real’ options to organize the sourcing of 

operations and support in a cold and hot environment I use sourcing 

profiles (table 4.1). A sourcing profile is a detailed sourcing option 
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for the analytical sourcing model that is introduced in figure 4.1. 

The sourcing options further specify the discrete sourcing 

structures (internal, cooperation and market), and can be used 

anywhere in the other two dimensions, i.e.  process and context.  

 

The names of these sourcing profiles are founded on electronic (e)-

commerce (Van Fenema & Beeres, 2010) which differentiates 

organizational relationships in terms of B2B (business to business), 

B2G (business to government), B2C (business to consumers) or C2C 

(consumer to consumer) relationships (Balakrishnan & Geunes, 

2004).  

 

Table 4.1: Sourcing profiles 

Profile Description Examples 

Military  
(M) 

Internal Concentration Military Training, 
Logistical Services such as 
Clothing, Catering, Real 
Estate. 
 

Military to 
Military (M2M) 

Pooling, Mutual Sourcing 
and Networked 
Operations 

NATO Training facilities, 
Joint Logistics, Joint 
Operations, Multinational 
Operations, Multinational 
HQs. 
 

Military to 
Public (M2P) 

Cooperation with (Non) 
Governmental 
Organizations 
 

Homeland Support, 
Comprehensive Approach. 

Military to 
Business (M2B) 

Outsourcing to Private 
Companies  

Transport, Maintenance, 
Facilities Management. 
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The reason for using e-commerce names in connection to military 

organizations is twofold. First, sourcing is closely associated with e-

commerce developments starting in the late 1990s. IT services 

were among the first to be outsourced by business and the military. 

IT enabled inter-organizational cooperation aimed at lowering 

transaction costs and enabling new forms of virtual teamwork 

across organizational boundaries (Oshri et al., 2007, Majchrzak et 

al., 2005). Second, e-commerce relationships focus on abstract 

relationships. This makes the myriad of sourcing forms in use today 

more accessible.  

 

M: Internal concentration of service delivery 

Military organizations internally concentrate and standardize 

services to achieve economies of scale. In many countries, support 

units from various services (Army, Navy and Air Force) combine 

their efforts in areas such as information technology, catering, 

equipment, maintenance, research, healthcare, real estate, 

facility management, and human resource management (Barzelay & 

Thompson, 2006; Davids, 2007; Richter, 2007). Shared service 

centers concentrate resources for delivering catering, logistical 

services (e.g., components, clothing) and purchasing synergy. 

Concentration introduces challenges such as responsiveness, 

availability and transfer of tacit knowledge on customer 

expectations, and flexibility. Expeditionary operations challenge 

concentrated units to adjust to theatre-specific demands, including 

risks and limited infrastructure.  
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M2M: Pooling, mutual sourcing, networked operations 

With pressure on budgets and demands for international 

operations, military organizations increasingly cooperate with each 

other. NATO plays an important role in many phases. Countries 

make use of common training facilities (e.g., marines jungle 

training, fighter and helicopter pilots training in the United States), 

they work together when acquiring new major weapon platforms or 

military technical capabilities (e.g., helicopters (NH90), fighter jets 

(F16, F-35), and strategic airlift). From a deployment point of 

view, countries support each other in theatres like Afghanistan, 

and they function in integrated command and control structures 

(network centric operations) (Farrel, 2008;  Soeters & Manigart, 

2008; Wilson, 2005).  

 

M2P: Cooperation with (non) governmental organizations 

Military organizations work with a range of organizations that do 

not fit the categories mentioned so far. I label these public 

organizations. They include governmental departments other than 

the Department of Defense, e.g., Foreign Affairs, Economic Affairs, 

and Homeland Security as well as local in-theatre governmental 

organizations and non-governmental organizations such as the Red 

Cross and Doctors without Borders. Military organizations work with 

these organizations for enacting homeland support tasks (assistance 

for natural disaster and specialized assistance for 

counterterrorism), and expeditionary missions. Sourcing concerns 

policy development, aligning procedures, coordinating supplies, 
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exchanging information, and providing security (Rietjens & Bollen, 

2008).  

 

M2B: Outsourcing to business 

Military organizations source products and services ranging from 

commodities to high-tech weapon systems and complex IT services 

from commercial firms. Internal agencies interface with 

commercial firms (e.g., an army contracting agency) and elaborate 

policies prescribe aspect such as what to source, when and to what 

type of partners. M2B sourcing includes in-sourcing, when resources 

from commercial firms are temporarily located at the military 

organization’s work sites. Sourcing applies to theatre-specific ad 

hoc-procurement with local firms, fast track procurement for 

rushing advanced equipment to the theatre, and longer term 

framework contracts with large, international firms such as KBR, 

SUPREME joining in different theatres (Cancian, 2008). M2B 

sourcing also refers to long-term outsourcing of parts of military 

organizations, and cooperative relationships with commercial 

firms. Managing these relationships depends on complex 

contractual, organizational and interpersonal management 

processes (Chayes, 2006; Cullen et al., 2005, Leftwich et al., 

2004).  

 

 

 

 



Chapter 4: The Kandahar Market 

-115- 
 

4.3 Research design  

To answer the research question this study was set up as a field 

study with a case study approach. A case study approach is 

preferred for the phenomenon under study because it enabled me 

to deal with a variety of methods and evidence such as databases, 

documents, interviews and observations. This allowed me to 

develop a detailed understanding of organizations and the context 

in which they function. This is important since these organizational 

characteristics influence sourcing decisions and the design of 

sourcing profiles (Cooper & Morgan, 2008; Otley, 2003; Silverman, 

2005; Yin, 2009).  

 

The case study was focused on military organizations operating in a 

hostile and ambiguous environment where decisions about life and 

death situations have to be made. Within this context the sourcing 

policies and practices of military organizations deployed in the 

southern area of Afghanistan were studied. Specifically the 

logistical support organizations of Canada, NATO, the Netherlands, 

the United Kingdom and the United States were investigated. 

During the research period in 2007, 19.000 of the 47.000 ISAF 

members were deployed in this tumultuous region. 

 

I structured the field research and results using four detailed 

research questions. First, in what way can a systematic overview of 

the organization of different armed forces in the area of 

operations be characterized? Then, which sourcing profiles are 
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used to deliver support products and services. Third, if armed 

forces use a cooperative or market sourcing profile, how are these 

partner organizations contracted? And finally, how is the funding 

and accounting of armed forces organized, do the chosen financial 

arrangements enable or restrict them in using specific sourcing 

profiles? 

 

Data collection and analysis 

The field work in Afghanistan was conducted from July to 

November 2007. In that period I was deployed as a finance and 

budget officer in the international NATO headquarters Regional 

Command South.  

 

The field research consisted of conducting interviews, attending 

briefings, participation in coordinating committees and reviews of 

documents with different levels of classification. Interviews were 

conducted at the military sites of the different logistic support 

units of Canada, the NATO, the Netherlands, the United Kingdom 

and the United States.  

 

In total 16 interviewees (table 4.2) were selected and interviewed 

in a semi-structured manner, and subsequently the interviews were 

transcribed. Due to my deployment it was possible to identify the 

relevant officials in the logistic support field. This was an 

important aspect since countries and the NATO structure their 

logistics operations differently.  
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Table 4.2: Interviews 

Military 
Organization 

Rank Role Interviewed 
more than 

once  
CAN NSE  Major  Controller * 

CAN NSE  Major  Contractor  

NATO COMKAF Major Logistics * 

NATO COMKAF Civilian Contractor  

NATO NAMSA Civilian Chief  

NATO RCS Major  Logistics * 

NATO RCS Civilian Controller * 

NL NSE  Lieutenant- 
Colonel 

Controller * 

NL NSE  Lieutenant Contractor * 

UK NSE  Civilian Controller * 

UK NSE  Civilian Contractor  

US LOGCAP  Colonel Chief  

US NSE  Major Controller  

US NSE  Lieutenant Contractor  

US NSE  Lieutenant Acquisition Cross 
Service 
Agreement 
Administrator 

 

US NSE  Civilian Transport 
Administrator 

 

Total number of  
interviewees 

16 

 

When necessary, specific follow-up research was conducted to 

detail and verify preliminary findings. A number of interviewees 
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were interviewed more than once when new information was 

required to fill gaps or to enhance my understanding. The location 

of work implies that personnel are foremost located at the military 

base on a 24/7 basis. This facilitated discussions, appointments for 

interviews and additional data collection. In this way, an iterative 

process from theory to practice developed for which a case study 

approach is well suited (Cooper & Morgan, 2008; Yin, 2009). 

Furthermore, the different data sources were triangulated to 

enhance the validity of the research. For example the interviews 

were cross-checked and compared with formal documents that 

were collected during the period of data-gathering. 

 

After finalizing the field-work and analyzing the documents and  

transcripts of the interviews, I further specified the theoretical 

analysis using transaction cost theory as well as logistics, sourcing 

and e-commerce literature. This enabled me to analyze the data in 

more detail and frame the findings to conclude the research.  

 

4.4 Results  

In this section I will try to answer the four research questions 

guiding the case study. First the ISAF sourcing overview is 

presented. Secondly, the sourcing profiles that armed forces used 

in practice are put forward. Thirdly, I focus on how contracting in 

the theatre of operations was conducted. Finally, I show how 

funding and accounting were organized that enables armed forces 

to use specific sourcing profiles. 
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ISAF sourcing overview (1) 

The operation ISAF operation is commanded through the Allied 

Joint Force Command (JFC) Headquarters Brunssum (Netherlands) 

which includes the provision of a force commander and 

headquarters in Afghanistan (NATO, 2010). The ISAF headquarters 

(HQ) in Afghanistan is stationed in the capital, Kabul. This HQ 

commands and controls the Regional Commands in Afghanistan. 

Regional Commands coordinates troops that operate in the 

provinces. In the southern area of operations, Regional Command 

South (RCS) is stationed. During the time of the study, RCS was 

responsible for the area of operation that consisted of the 

provinces Day Kundi, Helmand, Kandahar, Nimroz, Uruzgan and 

Zabul. In this area RCS coordinated four military task-forces of 

different nationalities. These were the combined Netherlands / 

Australian taskforce Uruzgan (TFU), the combined British / Danish 

taskforce Helmand (TFH), the Canadian taskforce Kandahar (TFK) 

and the combined American / Romanian Taskforce Zabul (TFZ). 

 

The support of taskforces is the sole responsibility of the nation 

that provides the main elements of a taskforce, while the support 

of a regional command is a combined responsibility of the nations 

that man a Regional Command. The support of ISAF headquarters in 

Kabul is arranged through NATO. These variations affect sourcing 

decisions. In practice, needs for services and products can be 

sourced through national-, NATO- or combined-funding. One of the 

controllers highlighted during the interview: 
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“I sometimes witness that a project plan is submitted for 

combined-funding and when this proposal is rejected, the 

identical plan is resubmitted through the national chain of 

command to apply for national funding.”     

 

The support base Kandahar Airfield (KAF) is the nerve center for 

commanding and coordinating the troops in South-Afghanistan. At 

the time of the study KAF accommodated 10,000 to 15,000 persons 

depending on the stage of a mission.  

 

The nations that participated in the southern area of operation had 

deployed logistic organizations on KAF to support their taskforce in 

the provinces. These logistic organizations, often labeled National 

Support Elements (NSE), coordinate transport and supplies, 

contract private organizations and were responsible for accounting 

in the mission area.   

 

The first result of the case study is the systemization of sourcing in 

the ISAF operation as presented in figure 4.2. Figure 4.2 shows the 

different options to source the taskforces that operate in 

Afghanistan and consists of the command, logistic and accounting 

structure of military organizations.  
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Figure 4.2: ISAF sourcing overview 

 

 

To the right of the middle in figure 4.2 the task-forces of the 

different nations that operate in Southern Afghanistan are 

presented (1). The taskforces are part of the NATO command 

structure as shown above the taskforces (2). Personnel, equipment 

and services can be supplied through military organizations of the 

Ministries of Defense (MOD) in the home countries, via the National 

Support Element (NSE) in Afghanistan (3a). The provisioning can 

also be arranged through contractors (private organizations) that 

are contracted in the home country by the MOD or in the area of 

operation through the NSE (3b). Finally, contractors can also be 

contracted through the NATO Maintenance and Supply Organization 

(NAMSA) (3c). When contractors are utilized financial means are 
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necessary. This is indicated with the arrows that point towards the 

contractors (4). 

 

Sourcing profiles in practice (2) 

The sourcing of taskforces and RCS, and coordinating contractors is 

the responsibility of the participating countries and NATO. They 

have their own role to fulfill and, as a consequence, can choose 

their own sourcing profiles.  

 

Table 4.3 summarizes which sourcing profiles were used for the 

three categories logistical support products and services. Facilities 

management includes catering, waste disposal, water supply, and 

property management. The second category, maintenance & 

logistics, concerns the transport and distribution of personnel, 

goods, and renting and maintaining equipment and vehicles. The 

third category security comprises the security of sites, transport 

and personnel.  

 

Table 4.3 shows that armed forces use all different profiles within 

all categories of support product and services except for M2P. 

Hence, logistically cooperating with national and international 

NGO’s is not a standard recipe for the armed forces operating in 

Afghanistan. Another exception is NATO, which has the policy that 

security is not sourced outside the boundaries of their own 

organization. This exception follows from the fact that security is 

considered to be the task of the nation that provides troops.  
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Table 4.3: Logistical support products and services  

Organization 
 
Profiles 

Canada / Netherlands / 
United Kingdom / United 

States 

NATO (NAMSA) 

Internal                  
(M) 

 Facilities Management 
 Maintenance & Logistics 
 Security 

 

- 

Military to 
Military (M2M) 

 Facilities Management 
 Maintenance & Logistics 
 Security 

 

- 

Military to Public 
(M2P) 

- 
 
 

- 

Military to 
Business       
(M2B) 

 Facilities Management 
 Maintenance & Logistics 
 Security 

 

 Facilities 
 Management 
 Maintenance &    

Logistics 
 

 

Furthermore, there were important differences in the sourcing 

profile M2B itself. With regard to the categories facilities 

management and maintenance & logistics, three different sourcing 

strategies could be identified within the M2B profile. These are (1) 

independent sourcing i.e. to private companies such as Supreme, 

Danish Camp Supply, Kellogg Brown and Root (KBR), (2) sourcing 

using the NATO Maintenance and Supply Organization (NAMSA) and 

(3) using the American Logistic Civil Augmentation Program 

(LOGCAP). I will elaborate on NAMSA and LOGCAP in more detail 

since they were a vital part of the organization of sourcing.  
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Through contracting private organization NAMSA created a logistic 

hub for armed forces. In this way large armed forces (such as from 

the UK) and smaller armed forces (such as from the Netherlands) 

are able to sustain their taskforces for a longer period; this implies 

that during the operation national contingents can easily be 

rotated. One of the interviewees mentioned: 

 

“Armed forces can plug in and operate, that is the current 

set up. When leaving, they just disconnect and other units 

can plug in again and start the operation.’’ 

 

The M2B concepts of NAMSA for large scale logistic support during 

operations were inspired by LOGCAP of the US army. LOGCAP 

provides contingency support through private organizations to 

augment the army force structure. A large logistic service provider 

is contracted to potentially deliver a wide range of logistic services 

if requested during a mission (Perry, 2007; Tuttle Jr, 2005). Van 

Duren (2010) stated that the total spending over the possible 10-

year life of the LOGCAP framework contract that was awarded to 

DynCorp International, Fluor Intercontinetal, and KBR, could be as 

high as $150 billion in 2008. Other armed forces can use those 

services provided through LOGCAP as well, obviously only when 

they are paid for.  

 

From table 4.3 I conclude that in addition to internal service 

delivery (M) the armed forces chose to use the M2B and M2M 
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sourcing profile for all three product and service categories. This 

implies that armed forces operate in cooperation with private 

organizations and other armed forces to be able to deliver the 

required logistical support for operations.  

 

Contracting for sourcing (3) 

Defense organizations contracted partners in Afghanistan, in their 

home country and on the international market to source products 

and services in the theatre of operations. In table 4.4 the different 

contracting strategies that were used within the M2B and M2M 

sourcing profile of the NATO and the individual armed forces are 

summarized. These two profiles are, as shown in table 3, relevant 

for sourcing support services during operations. Within the M2B and 

M2M profiles four different contract strategies for sourcing in 

Afghanistan can be identified. These four strategies are framework 

agreements, procurement on demand in mission area, procurement 

on demand on the international market, and cross-servicing.  

 

First, Canada, the United Kingdom and the United States use a 

framework agreement with a specific logistic provider. A 

framework agreement implies that a provider can deliver different 

products and services during the military operation upon request; 

the contract (framework) is already in place and signed. The 

LOGCAP initiative is a good example of how a framework contract 

can be set up and used. One of the interviewees explained: 
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“Within the LOGCAP contract different functionalities are 

specified that can be used in the area of operation. For example 

laundry or transport services on the base camp. Depending on the 

needs of the military commanders a functionality that is stated in 

the LOGCAP contract can be turned on to be delivered in that 

mission. To be turned on a detailed Statement of Work is drafted 

that is tailored to the needs of the military commanders in the 

area of operation.”  

 

Table 4.4: Contracting strategies 

Organization  
 
 
 
Contracting 
Strategy 

  Canada 

 N
A

TO
 

  N
etherlands 

 U
nited 

Kingdom
 

 U
nited    

States 

Framework 
Agreement 

  
(CANCAP) 
 

 
(Per 
Service 
Category) 
 

 
(Per 
Service)  
 

  
(KBR UK) 

  
(LOGCAP) 
 

Procurement 
in theatre of 
operations 
 

     

International 
Procurement 
 

     

Cross 
servicing 
 

  
(STANAG)  
 

-   
(STANAG) 

  
(STANAG)  

  
(ACSA)  
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An important difference in framework contracting between 

countries is that unlike Canada and the US, the UK chooses to 

establish a ‘buying price’ with KBR UK beforehand. In the UK 

concept, all agreed services are priced before the period of 

delivery. That implies that the contractors have to develop a good 

understanding of the requirements; and they add a risk premium to 

the ‘buying price’ to cover for unforeseen events. The Netherlands, 

on their turn, did not have one preferred contracting partner for a 

wide range of services. They used different framework contracts 

for specific logistic services as required in the planning and 

execution phase of an operation. In practice, they had to 

coordinate more during the mission, especially during the 

deployment stage; for example, they needed ‘fast-track’ 

procurement to be able to carry out the mission. NAMSA on the 

other hand uses framework contracting in their M2B concept to 

contract different providers for preferably bundled services 

(categories) and they, in line with the UK concept, establish a 

detailed costprice per service during the contract phase. 

 

Second, besides framework agreements with international service 

providers, the different countries and the NATO contract local 

Afghan companies (procurement in theatre of operations). To be 

able to do so the armed forces’ deploy contractors in the area of 

operation. During the time of data collection, contractors 

contracted local parties frequently. These contracts are considered 

a vital part of the reconstruction and development process and are 
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aimed at stimulating local economic development. Local contracts 

could for example involve vehicles, construction work and the 

maintenance of buildings and terrains. With local contracting 

prudence is required; the local companies should not become solely 

reliant on military contracts to be able to survive after the mission 

will have been terminated. One of the contractors mentioned: 

 

“As soon as a new contractor of the military starts working 

on KAF, the Afghan business community will know. They 

line up immediately for our office to advertise for their 

company and to make sure their business is on the list of 

suppliers of the new contractors.”  

 

The interaction between military contracting and local 

development is a precarious one. US citizen living in Kandahar, 

Sarah Chayes (2006) has highlighted the downsides of the way the 

US Armed Forces outsourced activities to local private 

organizations in Kandahar. It turned out that the US armed forces 

favored only one regional leader and his tribe (and/or political 

faction), when contracting local firms. As Chayes argues, this 

contracting policy led to resentment, friction and anger among the 

other leaders and tribes in the region. Naturally, this was not 

improving the operational security situation in that area. Chayes 

(2006: 182-183) concludes that the contracting strategy of the US 

armed forces was counterproductive and that contractors and 
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commanders did not seem to be aware enough of the operational 

effects they created.  

 

My interviews and observations of contractors of the US armed 

forces in 2007 (and other armed forces) show the perspective of 

specifically the contractors. The contractors I interviewed about 

this subject díd seem to be aware of the dangers described by 

Chayes (2006); they started to talk about these in the interviews 

even when this subject was not specifically raised as an interview 

topic. Furthermore, my observations of the contractors while they 

performed their task, underlined the data from the interviews.  

 

The contractors did seem to be aware of possible negative side 

effects of contracting local private companies, and they tried to 

cope with them. For example, they actively spreaded the contracts 

among the various host-nation companies; they regarded a 

transparent contracting strategy as an important aspect of fairness 

and winning hearts and minds. However, when looking at details, 

catalogues from supposedly different Afghan companies – having 

different cover letters and names! - were sometimes essentially 

similar, and the contractors had found out that they were in fact 

from the same owners. Hence, it can be concluded that Afghan 

companies (as happens of course in western countries also) tried to 

disturb and even obstruct the system of fairness and the creation 

of an equal level playing field for all.  
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When the military is not enough aware of in example the ‘strategic 

interaction’ practices (and the importance of contracting for 

mission success altogheter), the Afghan community may develop 

the opinion that the Western armed forces are unfair and favoring 

only one tribe. Indeed, Van Duren (2010) states that local 

contracting in South-Afghanistan has created uninted negative 

effects that hamper mission success instead of winning hearts and 

minds. These findings are fully in line with the findings of Chayes 

(2006). Military commanders have not been enough aware of the 

importance of contracting in such an operation. ISAF’s multi-billion 

dollar contracting activities has had damaging consecuences and as 

a reaction it has has become an important commander’s issue in 

RCS. For example a contract management board has been put into 

place and a multinational database is created to try to understand 

who receives the contracts and the money (Van Duren, 2010).   

 

When local contractors could not deliver the requested goods or 

services, contractors were allowed to contract on the international 

market from the area of operation (i.e. international 

procurement). In this scenario the contractors of the different 

armed forces had to comply with their nation specific regulations. 

For example British contractors had to contract through a national 

contract organization in the UK. International contracts could for 

example involve office supplies.  
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Finally, the last row of table 4.4 shows that armed forces could 

also contract each other: this is called cross-servicing. Within NATO 

this cross-servicing is standardized using a Standard NATO 

Agreement (STANAG). This STANAG agreement comprises 

procedures for administrative and financial settlement if an armed 

force uses goods or services provided by another NATO member.     

 

During the time of the study, however, armed forces that acquired 

goods and services from US forces were not allowed to follow the 

STANAG procedures. They had to use the Acquisition Cross-

Servicing Agreement (ACSA). An ACSA is an agreement negotiated 

on a bilateral basis with US allies or coalition partners that allow 

US forces to exchange most common types of support, including 

food, fuel, transportation, ammunition, and equipment. The goal 

of ACSA is to reduce the logistics burden and it is considered to be 

a ‘critical logistics enabler’ by providing on site facilities for 

increased interoperability, enhanced operational readiness and 

cost effective mutual support.  

 

Funding and accounting (4) 

Military commanders are confronted in their day-to-day work 

environment with questions regarding the policies about 

cooperation with other organizations and the means available to 

source goods and services from and to other organizations and 

areas of operation (Van Duren, 2010). Although the funding and 

accounting instruments are not considered a specific sourcing 
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subject, they affect operational planning and execution. Logistical 

capacities and operational flexibility depend on the available 

sourcing options. One of the British interviewees mentioned: 

 

“The commander has a budget labeled Consent Winning 

Funds which amounts to £100.000 on a monthly basis. This 

fund is available for items such as damage repair during 

and in the aftermath of operations. For instance, if a wall 

from a house is ruined due to a military action, the owners 

of the house can be paid immediately. This is of course 

very important for mission success in the end.” 

 

Therefore, it is relevant to understand how military missions are 

funded and how armed forces organize accounting in the area of 

operation. Table 4.5 summarizes the funding and accounting 

instruments used in the four national militaries and NATO under 

study.  

 

The UK and the US fund the military operation through a special 

fund from treasury. Any (additional) cost (expenditure) incurred 

during the mission in Afghanistan can be reimbursed out of this 

‘contingency’ fund. The US labels this fund ‘special 

appropriations’. In the theatre of operation an accounting cell of 

the military support organizations scrutinizes and registers all the 

costs incurred during the mission and military commanders have to 

account for their use of financial means in the theatre of 
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operations. This funding structure has been designed to allow 

politicians and the society in general to differentiate between cost 

incurred through a mission (the ‘hot’ situation) and the military 

tasks in the ‘cold’ situation.  

 

Table 4.5: Funding and accounting 

Organization 
 
 
 
 
Instrument 

  Canada 

  N
A

TO
 

  N
etherlands 

 U
nited 

Kingdom
 

 U
nited      

States 

Funding Defense User Pays 
for Goods 
and 
Services 
 

HGIC: 
Com-
bination 
of 
Ministries 

Con-
tingency 
Fund: 
Treasury 

Special 
Appropria-
tions: 
Treasury  

Budget Closed - 
 

Closed Open End Open End 

Admini-
stration 

Theatre 
of 
Operation 

Theatre 
of 
Operation 
and 
Home 
Country 
 

Home 
Country 

Theatre 
of 
Operation 

Theatre of 
Operation 

 

The Netherlands Armed Forces reimbursed additional expenditures 

for operations from the central government budget that is labeled 

Homogenous Group International Cooperation (HGIC). HGIC is a 

budgetary construction, which makes it possible to see at a glance 

the most important areas of expenditures regarding international 
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cooperation. Within the Netherlands Armed Forces the budget level 

for the mission was set before the operation was executed and 

during the mission the actual spending was compared with the 

budgeted amount. The operational planning procedures are in this 

respect constrained by the approved budget. Unlike the accounting 

cells of the UK and US that are physically present in the theatre of 

operations, an accounting cell in the Netherlands registered all the 

incurred additional expenditures.  

 

Canada administered additional expenditures and the use of 

resources in the mission area using an Enterprise Resources 

Planning (ERP) system. Within the mission area the regular home 

country accounting and control structures were implemented. For 

example the controls of budgets were structured throughout the 

military mission structure and military commanders had to 

authorize requests using the ERP system. An accounting cell in the 

theatre of operation supported this structure and processed 

invoices. Yearly, the Canadian mission budget for costs that were 

incurred in theatre and resources that were used was authorized, 

and budget reports were drawn up to compare the planning and 

execution of the mission.  

 

Finally, the NATO system to support NATO members during 

operations is important to highlight. The NATO defines three 

categories of nations that have specific rights and duties in the 
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mission area. Depending on the category, a military commander 

can use NATO services for support of operations.  

 

The first group consists out of ‘stakeholder nations’. The nations in 

this group provide the largest share of troops to the ISAF mission 

and they finance a holding account of NAMSA in advance. NAMSA 

can charge the holding account if contracted goods and services 

are provided to a Stakeholder Nation. Before NAMSA is authorized 

to charge an account, the controller of a Stakeholder Nation 

declares that the goods or services were rendered and he or she 

communicates this to the defense organization in the home 

country. This process enables the defense organization to manage 

withdrawals and supplements to the holding account.  

 

The second group is labeled ‘embedded nations’. Armed forces of 

these nations are administratively and logistically embedded with a 

stakeholder nation. The stakeholder nations declare to have the 

responsibility for the embedded nations with regard to the financial 

and logistic aspects of their participation in the NATO mission. The 

stakeholder nation processes the payments for the use of goods and 

services provided to the embedded nation. The embedded nations 

reimburse payments to the stakeholder nation depending on their 

agreements.   

 

The third and last group consists of nations that have drawn up a 

direct sales agreement with NAMSA. NAMSA invoices these nations 



Chapter 4: The Kandahar Market 

-136- 
 

directly in the area of operations for used goods and services. 

NAMSA accounts for the used resources using an ERP system in the 

theatre of operation. The electronic data are synchronized 

regularly with the ERP system of the home organization in 

Luxembourg.  

 

4.5 Implications and future research 

 

Implications for theory 

This study is one of the first to provide a systematic overview of 

operational defense sourcing, an area of study that is fragmented 

and remains mostly closed for non-military researchers. 

Expeditionary operations elicit temporary demand for a range of 

logistics services (Fredland, 2004; Hartley, 2005). Major military 

powers such as those from the USA and UK, committing to long-

term operations in different theatres, tend to choose framework 

arrangements. This implies that when a mission is authorized, the 

contracts are in place. However, long-term contracts can have 

downsides such as a (too) strong reliance on one contractor who 

consequentially may develop a position that gives way to 

establishing abnormal profits. Smaller nations lack such 

commitment and resources and opt for more flexible and theatre-

specific sourcing strategies. However, this creates the effect that 

before or during the mission uncertainties for commanders may 

emerge. For example, what companies are we allowed to contract, 
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when are the contracters able to deliver, and how do we 

coordinate the contractors?  

 

While this study provides an overview of the use of the sourcing 

profiles identified in this chapter, more research is necessary to 

further explore and identify criteria influencing sourcing profile 

decisions. This analysis could provide strategic decision makers 

with detailed frameworks to guide sourcing strategies and 

operational sourcing processes. Combining the sourcing model, the 

profiles and criteria can be seen as an attempt to add more 

balance and realism to Transaction Cost Economics reasoning (also 

see Noorderhaven, 1996). Resonating from this study on (defense) 

sourcing, I propose five criteria that influence sourcing profile 

decisions.  

 

First, criteria pertaining to the properties of services themselves 

include asset specificity, duration of the service, and service 

demand expectations. When service assets are more specific, when 

the deployment continues for a longer period of time and when the 

service demands emphasize effectiveness and reliability, the 

sourcing profile decisions are more likely to be in the military 

domain (i.e. internal concentration, M2M).  

 

Second, service context refers to the type of operation (including 

positioning on the spectrum of violence), the legal system, and the 

sourcing infrastructure available in the theatre. I assume that the 
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more demanding an operation becomes (more violent with a less 

developed legal and sourcing infrastructure), the more military 

organizations source internally or from other military organizations 

(Hartley, 2005).  

 

Third, the embeddedness of services in organizational and 

operational processes influences sourcing decisions. Higher levels 

of dependence that create risk encourage long term sourcing 

solutions, which situation is likely to cause the development of 

true, long-lasting partnerships (e.g., public-private partnerships).  

 

Fourth, sourcing decisions involve intra- and inter-organizational 

relationships in case of service concentration (e.g., operational 

commands vis-à-vis centralized logistics organization). Properties 

of these relationships influence sourcing decisions; these are for 

instance the risk of being locked-in, the relative size and duration 

of the contract, and organizational and power differences. 

Depending on the combination of relationship-based criteria and 

the risk profile applicable to sourcing decisions, sourcing profiles 

become more or less interesting. While US and UK defense 

organizations – responsible for major international defense 

operations – tend to choose major contractors for long-term 

sourcing relationships, smaller countries with more ad-hoc 

commitments to operations avoid these as they strive to establish 

budgets before the mission starts. Probably smaller nations have a 
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stronger urge not to exceed the budgets that were allocated to the 

mission at stake.  

 

This point seems closely connected to the next one. Stakeholders 

of defense organizations influence sourcing profile decisions. The 

most important onces, politicians, are sensitive to the public 

opinion and their political commitment to a particular operation 

has an impact on the chosen sourcing profiles. Negative 

experiences with private military companies in Iraq has made this 

profile less interesting for security services (Bures, 2005; 

Chesterman & Lenhart, 2007). When other important stakeholders, 

the media, report positive experiences with sourcing profiles (e.g., 

rapid availability of logistics and facility services in a new mission 

area), this may render such contracts more favorable. 

 

Further research is required to conceptually develop these criteria 

and apply them to military organizations and markets. Moreover, 

empirical research based on recent operations can provide clarity 

on sourcing decisions and outcomes at the industry level. In-depth 

studies can unveil organizational challenges of military sourcing, 

including preparing organizations for transitions, and monitoring 

economic and public value in terms of sourcing profiles (Stoker, 

2006).  
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Implications for military practice 

Practitioners – military and civilian – involved in defense logistic 

face complex and dynamic challenges. First, the sourcing 

environment continues to develop itself across multiple dimensions 

– technical, political, legal, economical as well as with regard to 

public opinion. Defense organizations, while gaining experience 

with various sourcing profiles and transforming their organizations 

must monitor and incorporate lessons associated with these trends. 

This would allow military organizations to rebalance their sourcing 

structure to accommodate what matters: military operations. 

Dedicated interfacing with business, government and military 

communities implies ongoing management of knowledge processes 

in the area of sourcing logistics (Felin & Hesterly, 2007).  

 

Second, defense organizations develop specific mixtures of 

capabilities (Hartley, 2005; Rai et al., 2006) for deciding on and 

executing sourcing profiles. Public and private organizations 

operate with different logics and processes (Rangan et al., 2006; 

Williamson, 1999), hence effective sourcing relationships require 

specialized capabilities. Examples of public-private relationships 

that rendered unsatisfying results jeopardize political commitment 

and business interest in contracting defense organizations.  

 

Third, defense organizations will have to pay more attention to the 

relationship between operational logistics requirements and the 

‘standing’ defense organization. Major operations such as in 
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Afghanistan and Iraq tend to affect the latter organization. 

Operational demands for logistic support become 24/7, global and 

customized. These demands may require flexibility and by-passing 

of standard procedures. Sourcing may alleviate some of that 

pressure but it may also complicate things and put a burdon on the 

standing organization.  

 

And finally, sourcing co-evolves with the dynamics of military 

operations deployment (Bollen & Soeters, 2010; Rietjens et al., 

2010). Starting with initial entry and rapid configuration of 

logistical services and resources, operations tend to expand and 

contract over time. Practitioners may analyze dependencies 

between sourcing decisions and operational dynamics, and 

accommodate their sourcing decisions (Paape, 2002) and 

organization (Van Duren, 2010). Political commitment, 

geographical positioning of the theatre and type of operation are 

among the factors influencing this process. 

 

4.6 Conclusion 

The conditions under which armed forces function in Afghanistan 

are difficult. The organization of the International Security 

Assistance Force (ISAF) mission proves to be a challenging task. This 

chapter investigated forms of sourcing during the actual 

deployment (ISAF in southern Afghanistan) of military 

organizations. I studied the organization of three categories of 
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logistic support services (facilities management, maintenance & 

logistics and security) using a framework of sourcing profiles.  

 

The results include, first, insight in the command, logistic and 

accounting structure between NATO (ISAF), multinational military 

partners and contractors. Second, I showed how Canada, NATO, 

Netherlands, UK and the US sourced the three categories of 

services that were distinguished in terms of sourcing profiles. 

Focusing on contracting, I outlined which strategies NATO and the 

four countries under study apply in practice (framework 

agreement, procurement in theatre of operations, international 

procurement and cross-servicing). And finally, differences and 

similarities in funding and accounting were investigated for NATO 

and the four countries in this study. In this paragraph I explored for 

instance NATO’s support options for stakeholder and embedded 

nations.  

 

This chapter has demonstrated that all the armed forces use both 

cross servicing (M2M) and the market (M2B) to complement internal 

concentration (M) for deployment and support in Afghanistan. Even 

services that are internally sourced (M) in the home country, for 

example catering in the Netherlands, are contracted and delivered 

through commercial organizations in the mission area. Somewhat 

surprisingly perhaps, NGO’s (M2P) do not play a role in this regard. 
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With respect to the M2B profile in Afghanistan, two findings 

surfaced. First, the Anglo-Saxon Countries (United States, United 

Kingdom and Canada) contract on demand in the mission area and 

have constructed a strategic partnership with a contingency 

contractor. The contingency contractor should be large enough to 

support a large open-end contract without high risk of failing the 

contract. Second, in conjunction with the Anglo-Saxon contingency 

contractor concept the NATO agency NAMSA provides combined 

M2B contract services in the mission area. The goal of this initiative 

is to provide a M2B logistic hub for NATO partners to utilize 

economies of scale and scope, to open possibilities for relatively 

smaller NATO partners to join a mission and to simplify possible 

switches between armed forces during a mission.  

 

Military organizations become increasingly interested in decisions 

concerning the sourcing of logistics due to operational demands 

and lack of resources. This chapter offered a conceptual framework 

and empirical insight in sourcing logistics in Afghanistan to support 

sourcing decision-making, taking multiple profiles into account. 

Future research can expand this area of study to other missions, 

other services, and focus on particular sourcing profiles in terms of 

performance and organization. Furthermore, specific research may 

be directed towards the accounting aspects of missions such as the 

open- and closed-budget systems and the different positive and 

negative effects for politicians, the military and society in general. 
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Finally, research towards the number of partners selected for 

mission support and monopoly effects seems viable and needed.  
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5 Measuring Progress7 

 

 

                                                 
7 This chapter is based on Davids, Rietjens & Soeters (2009a; 2009b; 2010). 
See Publications, Papers and Presentations p. 231. 
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Abstract 

In this chapter I focus on measuring the progress of the Afghan 

reconstruction process, in which the international military of 42 

countries and many different international and local humanitarian 

organizations are engaged. Data of the so-called Afghan Country 

Stability Picture, a database that contains detailed information on 

approximately 85,000 projects (e.g., water, energy, education, 

governance) in Afghanistan over the period 2002-2008 will be 

presented. Using this quantitative database I reveal descriptive 

findings and explanatory relations with respect to project 

characteristics such as donor, timeframe, location, costs, the 

security situation and learning experiences. The analysis shows that 

indicators based on these projects may be suitable to develop a 

wider framework for measuring progress with respect to the 

creation of stability and prosperity in (post-) conflict situations. 

Nation building and developmental policies in general can no longer 

do without carefully analyzing what has been achieved with the 

resources that have been used. However, it is prerequisite that this 

information is shared and discussed with the local stakeholders, 

i.e. politicians and general public alike. 

Keywords: performance measurement; armed forces; crisis 

response operations; strategy implementation; database 

management. 
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5.1 Introduction  

The international community is frequently called upon to stabilize 

countries and regions affected by conflict. In these operations 

military and civilian workers operate alongside each other in 

countries where local civil administration and security 

organizations perform inadequately and basic public services are 

lacking. Whereas peacekeeping in the Cold War era was limited to 

monitoring ceasefires between two parties and manning buffer-

zones, nowadays Western nations have developed an interest in 

achieving more ambitious goals, that is to rebuild nations in post-

conflict situations (Kang & Meernik, 2004; Ghani &  Lockhart, 

2008). These goals include elements of stabilisation, humanitarian 

aid, post-war reconstruction, economic and social rehabilitation, 

security sector reform and democratization.  

Although nation building and reconstruction attract a lot of 

attention these days, it is not quite new. In the history of foreign 

relations of the U.S.A. and a number of European nations, historical 

experiences in for instance South Korea, Japan, Haiti and East 

Timor have preceded the current activities in Iraq and Afghanistan, 

with more or less satisfying results (e.g., Fukuyama, 2006). Even in 

Afghanistan previous attempts to modernize the country’s 

infrastructure and security sector testify that the ambition to 

develop a nation from outside is not a new phenomenon (Cullather, 

2002). 
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Assessing the progress of nation building activities may not be new 

either, but it is highly important. It is an attempt to go beyond 

strategic advising, the formulation of visions and decision-making, 

and to focus on the actual implementation and delivery of 

(collective) goods and services (Ghani & Lockhart, 2008). By 

assessing such progress it may be possible to improve the 

coordination, communication and accountability of the activities of 

the contributing organizations and countries (Diehl, 2008; Fast & 

Neufeldt, 2005). 

Currently, there is widespread attention to performance 

measurement in conflict literature (e.g., Chauvet & Collier, 2008; 

Donini, 2007; Freeman, 2007; Rietjens & Bollen, 2007). Assessing 

this literature, however, I contend that there is no widely used 

framework to interpret the progress that is achieved and the 

performance of organizations in nation building (e.g., Rietjens & 

Bollen, 2008). Nor is there a solid set of numbers for measurement 

to frame an understanding of the raw data (Clancy & Crosset, 

2007). Many policy evaluations in this field are built on qualitative 

descriptions and assessments of the developments under study 

(e.g., Tondini, 2007). Of course, these evaluations are invaluable, 

but such approaches lack the insights and reliability that go beyond 

the inherent limitations of the individual evaluator.  

This chapter presents an attempt to measure progress in nation 

building and reconstruction in Afghanistan with the help of 



Chapter 5: Measuring Progress 
 

-149- 
 

quantitative data. It is based on data from the Afghanistan Country 

Stability Picture (ACSP), a database that contains information on 

reconstruction and development projects from all over the country. 

NATO officials managed the database and used information of the 

Afghan government, donors, provincial reconstruction teams and 

other international and non-governmental organizations. The result 

is a dataset with information about approximately 85,000 projects 

in Afghanistan in the period 2002-2008. For each project ACSP 

records several characteristics such as start date, costs, location 

and under what pillar of the Afghanistan National Development 

Strategy (ANDS) the project is grouped (e.g., governance, 

infrastructure or health and nutrition). 

Using the ACSP to measure the progress and the performance of 

organizations in nation building and reconstruction can be 

advantageous. The database is widely supported by both military 

and civilian actors in Afghanistan, which minimizes frictions in the 

civil-military relations. Updating ACSP requires little resources and 

therefore minimizes the extra bureaucracy load. And the project 

records in ACSP are relatively simple, objective, quantitative data 

that give little space for discussion. Despite these advantages a 

limitation of ACSP is that it focuses on efforts and outputs, i.e. the 

projects, rather than the outcomes such as the health situation of 

the Afghan population in a certain province. Therefore, ACSP does 

not provide the answers to all the questions that may rise, despite 

its important contribution to measuring the progress in nation 
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building and reconstruction in Afghanistan. There is room for 

improvement, as we shall see at the end of this chapter.   

The central research question of this chapter is: in what way is it 

possible to provide new insights and understanding of 

reconstruction activities in Afghanistan through a quantitative 

analysis? This contributes to the development and use of progress 

and performance measurement in nation building and 

reconstruction in general. To reach this objective, the next section 

provides an overview of progress and performance measurement in 

the public sector in general and in nation building and 

reconstruction in particular. Section three outlines the 

methodology of the analysis. The fourth section provides 

descriptive and explanatory analysis of the ACSP dataset. The 

chapter ends with conclusions pointing at future ways of improving 

both the data and the way they are used for policy evaluation and 

guidance for the country’s future.  

5.2 Measuring progress and performance in nation building 

Measuring the progress and the performance of organizations that 

participate in nation building and reconstruction is important for 

several reasons. First, such measurements are likely to create 

transparency and can thus contribute to increased accountability 

(Noordegraaf & Abma, 2003; Van Thiel & Leeuw, 2002; De Bruijn, 

2007). Through measurement, individuals (e.g., fieldworkers but 

also politicians) and organizations can make clear what and how 
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many products they have provided in the course of time and which 

and how many resources were used (Glenn & Gayton, 2008). 

Second, such measurements enable the evaluation of outputs and, 

therefore, the strengthening of effective administration 

(Noordegraaf & Abma, 2003). Based on this evaluation, military 

commanders or civilian leaders can reallocate (part of their) 

resources or adjust their strategic planning. Third, such progress 

measurement enables organizations to learn what they do well and 

when improvements are possible (De Bruijn, 2007). A final reason is 

that such measurement can improve the communication between 

participating organizations such as NATO, United Nations and host 

nation authorities. This can contribute to aligning expectations of 

the international community with those of the host nation 

stakeholders, something that has been coined by General David 

Petraeus as ‘managing expectations’ (Petraeus, 2008).  

An early attempt at measuring progress in nation building is found 

in a 1997 DFI International study on effective transitions in United 

Nations peace operations (Blechman et al., 1997). To date, efforts 

to establish measures of progress in nation building operations have 

been disconnected from each other and a range of terminology and 

disparate methodologies have been employed (Cohen, 2006). One 

example of such efforts is the World Bank’s Low-Income Countries 

Under Stress (LICUS) Initiative’s transitional results matrix that has 

sought to measure progress in a variety of countries, including 

Liberia and Haiti. The Fund for Peace developed a comprehensive 
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model that was applied to Iraq. Furthermore, the Centre for 

Strategic and International Studies’ developed a model for 

measuring progress and applied it to both Iraq and Afghanistan’s 

reconstruction (Cohen, 2006).  

Currently several organizations such as NATO that is leading the 

ISAF mission in Afghanistan, have implemented their respective 

effect measurement methodologies. In the case of ISAF this 

methodology is entitled as the effects-based approach to 

operations (EBAO). In general, EBAO seeks to create a holistic 

picture of the operational environment to enhance military 

planning, the conduct of operations, and the assessment of the 

efficacy of those operations (Farrel, 2008; Gregor, 2010; Prescott, 

2008). Within this broader view, commanders and staffs at all 

levels should then be able to synchronize their efforts with those of 

other governmental, international, and non-governmental 

organizations.  

Evaluating the literature with respect to organizational tools and 

methodologies like EBAO, the concept of management accounting 

and control systems is important. The aim of a management 

accounting and control system is to produce relevant information 

for planning, decision-making and evaluation (Merchant & Van der 

Stede, 2007; Widener, 2007). Bisbe and Otley refer to such a 

system as a set “of procedures and processes that managers and 

other organizational participants use in order to help ensure the 



Chapter 5: Measuring Progress 
 

-153- 
 

achievement of their goals and the goals of their organizations” 

(2004: 709). So far, management accounting and controls systems 

have received little attention in the context of defense 

organizations and nation building activities (e.g., Catasús & 

Grőnlund, 2005; Lambert, 2002). This is to be regretted because 

lessons from this field of expertise may be useful for the 

measurement and evaluation of nation building activities.   

Applying accounting and control concepts and measurements to 

activities in the public sector - of which nation building is a grand 

example – will come along with severe difficulties, including but 

not limited to the following. Despite an increased focus on metrics 

within many institutions (Van Thiel & Leeuw, 2008), selecting the 

right measures is difficult. Organizations must increasingly balance 

the desire to maintain simple, easily assessed, comprehensible 

metrics that provide adequate measures of effectiveness with the 

‘kitchen-sink’ approach, in which increased data collection and 

subsequent analysis attempt to satisfy all prospective users’ 

requirements (Glenn & Gayton, 2008). The term ‘kitchen sink’ 

approach is used since the latter implies using all kinds of different 

options or methods to solve problems and achieve goals without 

balancing and careful thought.  

Second, finding a causal relationship between actions and the 

effects or outcomes is difficult in general, but this is particularly 

true in nation building and reconstruction (Gregor, 2010). To 
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establish causality (essentially: action A results in outcome B) 

requires that very specific, in fact impossible, conditions be met.  

Hence, within nation building there are huge difficulties to 

determine outcomes and identify causal relationships between 

these and an organization’s actions. A commander of an American 

military unit observed, “even if we can successfully measure an 

outcome, it’s extremely hard to know what caused the outcome. 

There are so many things happening at once that causal 

relationships are next to impossible to identify. There is a certain 

amount of guessing and operational art in measuring success” 

(Glenn & Gayton, 2008).  

Third, measurement easily increases bureaucracy. When an 

organization emphasizes performance measurement it often assigns 

considerable resources to producing data and information on 

performance results and -if possible- impact. This can increase the 

load of bureaucracy enormously. Power (1994) even refers to this 

as the ‘audit explosion’ or ‘audit society’.  

Finally, the complex relationship between civilian agencies, such as 

non-governmental organizations and donor organizations, and 

military actors hampers an integrated attempt to measure the 

performance of nation building. Although many researchers and 

practitioners support the idea that successfully coordinated or 

integrated civilian and military efforts are a key to successful 

nation building (Rietjens, 2008), there is a great risk for civilian 
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agencies of being associated with a potentially unwelcome military 

force, and thereby losing the protective patina of neutrality (Donini 

et al., 2004; Macrae, 2002; Wheeler & Harmer, 2006; Hasegawa, 

2008). Since civil actors and their military counterparts frequently 

have different objectives and different ways of achieving these 

(Rietjens, 2008), they look favorably on cooperation as long as they 

expect it to serve their best interests (Seiple, 1996). This can easily 

lead to opportunistic behavior. Moreover, the differences in 

organizational culture, expertise, resources and timeframes 

between the two sets of actors also contribute to this complexity 

(Abiew, 2003; Bollen, 2002).  

Afghanistan is an exemplary case of nation building in which many 

military and civilian organizations operate and consequently try to 

measure the performance of their own activities and the progress 

of the country in general. The International Security Assistance 

Force (ISAF) uses EBAO, while USAID, the United Nations Mission of 

Afghanistan (UNAMA) and other civilian agencies use their own 

control systems. All of the difficulties raised above regarding 

performance measurement do also apply to the attempts of these 

single actors. This often results in incorrect, incomplete and 

politically motivated presentations of the performance regarding 

various aspects of nation building (Rietjens, 2008; Soeters et al., 

2010).  
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This chapter uses the Afghan Country Stability Picture (ACSP) to 

develop new insights and understanding of nation building activities 

in Afghanistan. The ACSP is an information-set, a management 

control systems tool, to manage and control progress and 

performance during nation building. This can be managed and 

controlled not only for and by one organization (i.e. ISAF) but - in 

theory - can be used to synchronize efforts between organizations 

since the wider development community contributes to the ACSP 

with their own information. 

5.3 Methodology 

The first part of the research reported in this chapter consisted of 

interviews with experts (table 5.1), attending briefings and 

participating in meetings with NATO officials during my deployment 

in Kandahar from July to November 2007. I developed a wider 

understanding of the background, the architecture and relevance 

of the ACSP. ACSP is a geospatial information system of which the 

mapping system is connected to a database that provides 

countrywide information about reconstruction & development 

(R&D) activities in Afghanistan. It consists of information of 

projects ranging from the reconstruction of roads, bridges, dams 

and schools to the development and introduction of basic health 

packages in Afghanistan. To this end, information of the Afghan 

government, donors, provincial reconstruction teams and other 

international and non-governmental organizations was used.  
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Table 5.1: Interviews 

Military 
Organization 

Rank Role Interviewed 
more than 

once  
CAN NSE Major Controller * 

NATO HQ KABUL Major Civil Military 
Cooperation 

 

NATO RCS Colonel Chief of Staff  

NATO RCS Captain Civil Military 
Cooperation 

 

NATO RCS Captain Civil Military 
Cooperation 

 

NATO RCS Major Security Sector 
Reform 

* 

NATO RCS Captain Security Sector 
Reform 

 

NL NSE Lieutenant-
colonel 

Controller * 

NL TFU Major Civil Military 
Cooperation 

* 

UK NSE Civilian Controller  

US NSE Major Controller  

USAID Civilian Chief  

Total number 
of  
interviewees 

12 

 

The ACSP’s primary purpose was to enable widespread situational 

awareness and coordination throughout the Afghan government, 

NATO and the development and governance community to align and 

assess the strategic programs in Afghanistan. It was a tool to 

support the comprehensive approach and was updated through 
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NATO officials8. The dataset I collected in 2007 was further 

analyzed and discussed during 2008 using relevant literature. I then 

recoded the initial dataset for statistical testing and examined the 

collected data.  

A second and validating part of this research was conducted in 

January 2009. Different NATO officials were met and the ACSP 

dataset was updated. This second part proved to be valuable in 

regards of the earlier developed understanding of the context of 

the operation, the organization of the operation and the content of 

the ACSP. Therefore the earlier findings were discussed with 

practitioners to eliminate gaps. 

Data 

The ACSP dataset which served as input for this study consisted of 

84,641 project records. I took several measures before using the 

dataset. The original dataset holds 25 variables, including 

identification and information processing characteristics that are 

less relevant for this purpose. After analyzing the dataset in 

combination with interviews, briefings, meeting reports and 

literature I decided to use eight of the 25 variables as the basic 

                                                 
8 NATO officials use more than 140 sources different sources such as 
Provincial Reconstruction Teams, USAID and the Afghan Government to 
gather information on R&D projects in Afghanistan. In 2008 a website is 
launched were different stakeholders can analyze and consult ACSP data 
through the Internet. 
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set9. ‘Start date’, ‘end date’, ‘region’, ‘province’, ‘cost’, ‘status’, 

‘Afghan national development strategy (ANDS) sector’ and 

‘implementing partner’ proved to be relevant variables for this 

research. In addition to these eight variables I defined two new 

variables: ‘days completed per project’ and ‘turnover per project 

per day’ to address the absorption capacity in Afghanistan.  

As a second measure, the variable ‘region’ to a new variable 

named ‘security situation’ using polling data collected during the 

field research was recoded. From 2006 to 2008 eight polls (N = 

5650) were conducted throughout Afghanistan to develop insight in 

the perceptions of the Afghan people on security10. For this study 

the question “How is the security situation in your area?” - scoring 

the situation between 1 and 10 to classify the five NATO regions 

                                                 
9 The ACSP database consists of four main data groups that are combined 
in one database: CIMIC (i.e. the projects of ISAF units), the projects of the 
Afghan Ministry of Rural Rehabilitation and Development (MRRD), USAID 
and miscellaneous. The individual project records are updated using 25 
variables. These variables are specified in annex A. To focus this research 
and point the analyses, I screened all 25 variables on usefulness and 
uniqueness. For example, strategy measurement and regional differences 
are notable for performance measurement of nation building. Differences 
in financial support among donor countries are for this research less 
useful. Since the dataset is large, approximately 85,000 project records, 
the variables were screened rigorously to give way to clear analyses. 
Calculation and recoding of variables were then necessary steps to further 
detail the research findings. For example the variables ‘cost’, ‘start date’ 
and ‘end date’ have been used to calculate the variable ‘mean turnover 
per day’ to analyze the absorption capacity as a performance 
measurement indicator. 
10 MRA Institute & ISAF (2008). ANQAR 1.0: Afghanistan Nationwide 
Quarterly Assessment Research. Final presentation COMISAF. November 8, 
2008. 
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(Kabul and surroundings, North, East, West and South) - was used.    

The examination of the polling data showed one region with a 

mean of five, two regions with a mean of seven and two regions 

with a mean of eight. I cross-referenced the polling data with 

Gauster (2008) and Asia Foundation (2007) and coded the regions in 

three security classes: ‘unsecure’ (south), ‘medium secure’ (east 

and west) and ‘relative secure’ (north and capital).  

Third, the variable ‘project status’ was recoded to the indicators 

‘completed’, ‘on-going’, ‘cancelled/suspended’ and ‘unknown’. In 

this way time-related analyses are possible and differences 

between e.g., regions can be analyzed. Subsequently, a 

dichotomous variable was created to indicate local participation. I 

therefore recoded the variable ‘implementation partner’ and used 

the participation of the Afghan community as the indicator for local 

participation.  

The fourth measure I took was the creation of dummy variables to 

be able to conduct a regression analysis with the variables ‘security 

situation’, ‘Afghan participation’ and ‘military (CIMIC) versus non-

military (USAID)’. The ACSP variables were validated with graphs 

and descriptive analysis to identify outliers and cells that contain 

erroneous data (i.e. start date before 2002 or after 2009 and days 

completed less than zero). The ACSP database consists of data that 

are updated at different intervals. To eliminate possible effects 

caused by data that has not been updated near the end of 2008 and 
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to eliminate projects that are not monitored after initial 

registration, all the projects with missing cells on ‘start date’ and 

the projects that started after 2007 were not used. On the basis of 

these examinations 23,418 records were discarded, which 

decreased the final dataset for further analysis to 61,223 projects 

ranging from 2002 up to 2007.  

5.4 Findings 

Projects and strategies 

As a first source of information, table 5.2 indicates in which regions 

the projects have been carried out in the period 2002-2007. Of the 

61,223 projects in the database, over 44% have been executed in 

the capital and the eastern part of the country. This is not 

surprising since the activities of the international community, both 

military and civilian, had commenced in Kabul and its immediate 

environment in the northern and eastern part of the country. 

Another obvious reason is that in these regions the density of the 

population, and therefore the need for support, is highest. As of 

2004, the military and development activities have started to 

unfold on a larger scale, first in the relatively safe northern and 

eastern parts of the country, and later in the relatively insecure 

southern areas.  

The above information of the ACSP can be used to illuminate the 

question whether or not planned strategies to commence projects 

in a larger area is successful. Further, in-depth analyses of plots on 
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maps and information collected during interviews show that there 

are hardly any projects in the regions immediately bordering 

Pakistan, the so-called Federally Administered Tribal Area in 

particular. Clearly, in these regions much fighting is going on (e.g., 

Rashid, 2008; Johnson & Mason, 2008), preventing safe working 

conditions for military personnel and development agents alike.  

This shows that in implementing projects so-called structural holes 

may occur as a consequence of the lopsided attention of the 

international and national community to the ‘easier’ parts of the 

country (Burt, 1992).   

Table 5.2: Projects in different regions per year 

StartYear  

Region 

2002 2003 2004 2005 2006 2007 Total 

Capital 22.6% 6.5% 4.5% 6.0% 4.8% 5.4% 5.3% 

East 36.0% 48.0% 42.7% 46.5% 45.1% 28.5% 39.1% 

North 8.8% 24.9% 20.2% 25.0% 18.7% 23.9% 22.3% 

South 22.6% 12.2% 23.6% 9.1% 10.2% 30.0% 19.8% 

West 9.6% 7.4% 8.7% 12.6% 20.7% 11.1% 12.7% 

Unknown 0.4% 1.0% 0.3% 0.8% 0.6% 1.1% 0.8% 

Total 239 2,232 12,318 12,279 12,481 21,674 61,223 

 

Table 5.2 shows that more than 61,000 projects have been 

executed in the period 2002-2007, starting with some 200 projects 

in 2002, going up to ten times that number in the subsequent year, 
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increasing substantially up to 12,318 projects in 2004. Hence, in 

the first three years there is a steep rise in the numbers of projects 

that have been initiated and executed, stabilizing at the 2004-level 

in 2005 and 2006, but going up again to staggering numbers of 

projects in one year, i.e. almost 22,000 projects in 2007.  

During the most recent years the number of projects in the west 

but particularly in the south and the north, have increased 

dramatically, accounting for the general step-up of the projects in 

the country. The number of projects in the east has remained high 

ever since the mission’s outset. In general, the number of projects 

in the west is relatively low, which can be explained by that 

region’s low population density, the limited number of ISAF troops 

as well as by the large distance from the nation’s political center.  

In connection to table 5.2, figure 5.1 shows the mix of projects in 

Afghanistan. Information about the mix of projects and its 

developments in time can be important to be able to understand if 

early strategies like quick impact change in time to, for example, 

projects that support the Afghan government with a long term 

focus. Figure 1 indicates that the majority of the projects (almost 

45%) relates to the development of infrastructure and natural 

resources (roads, water supply, power).   
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Figure 5.1: Projects and the Afghan National Development Sector 

Strategy 

 

 

Second in place are projects in the field of agriculture and rural 

development (20%), followed by educational projects and projects 

in the field of social protection and health. Projects in the field of 

good governance are still relatively scarce, possibly reflecting the 

stubborn political and cultural characteristic of the social fabric in 

the country. The number of projects relating to private sector 

development is also low. This indicates that the institutional 
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conditions for western-style economic development in the country 

are still weak, but this fact may also point at the general 

inclination of military organizations and NGOs towards the public 

sector: military personnel and aid workers in general have little or 

no entrepreneurial experience. In general though, this breakdown 

of data shows that over the last decade predominantly attention 

has been paid to activities that are considered to be basic 

conditions for economic development and a nation’s reconstruction 

(see e.g., Ghani & Lockhart, 2008).  

Organizations follow different strategies and plans to establish 

their goals. In this respect I analyzed differences in projects’ focus 

between the military in their CIMIC framework and activities 

performed by USAID – those are the two largest contributors 

accounting for almost 20,000 projects together. A breakdown 

(table 5.3) of the projects into activities conducted shows the 

following. USAID is particularly strong in conducting projects in the 

field of agriculture and rural development (about 40% of their total 

of projects) and education (17%), whereas the military focuses on 

infrastructure and natural resources (27% of their projects), but 

also on education (17%) and social protection (almost 18%). The 

relatively few projects relating to private sector development are 

initiated five times more often by USAID than by the military. All 

these differences are significant (Chi-Square-test, p= 0.00). The 

focus of projects conducted by ISAF may be explained by the 

military ‘can-do’ culture as well as their engineering orientation 
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and focus on quick fixes and tangible results, which may also be 

partly related to the relatively short stay of military personnel in 

the mission area. Infrastructure, natural resources (in particular 

energy) and to a lesser extent also education are well suited for 

these so-called quick-impact projects.  

Table 5.3: CIMIC and USAID projects 

Organization  

ANDS Sector 

CIMIC USAID Total 

Agriculture & Rural Development 7.1% 40.7% 30.4% 

Education 17.4% 17.3% 17.4% 

Good Governance 9.7% 9.0% 9.2% 

Health 10.1% 8.6% 9.1% 

Infrastructure & Natural Resources 27.7% 9.7% 15.2% 

Private Sector Development 1.3% 6.6% 5.0% 

Security 6.9% 0.5% 2.4% 

Social Protection 18.3% 7.6% 10.8% 

Unknown 1.5% 0.0% 0.5% 

 Total 6,114 13,869 19,983 

 

Absorption capacity 

The expenditures that are spent to conduct the projects can be 

seen as a product of the implementing power of the donors and the 

absorptive capacity of the beneficiaries. The absorption capacity 

can be used as one of the indicators to measure progress in an area 
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of operation or of an organization. The mean turnover per day per 

project in the different regions remains rather stabile in the years 

2002-2005, yet shows a sharp rise in 2006 (up to almost 2,500 U.S. 

dollars). However, in the southern regions and in the capital of 

Kabul the ensuing year 2007 demonstrates a steep decline in mean 

turnover of costs for the projects. The expenditures in the other 

regions (west, north and particularly east) stabilize or even grow 

somewhat more. The fall of expenditures in the South and in Kabul 

is undoubtedly effected by the dramatically deteriorating security 

situation in those areas since 2006 (Rashid, 2008), which is 

underlined by the results polling among the local population in the 

various regions of the country11.   

Figure 5.2 demonstrates in this respect that in the east and the 

west - relative safe areas - the highest mean turnover per project 

per day is reached over the years, whereas the lowest costs are 

made in the south, which again may be seen as an indication of the 

problematic security situation in that part of the country. In Kabul 

and the northern part of the country the mean turnover of costs is 

twice as high as in the south but significantly lower than in the east 

and the west. The non-parametric tests show significant 

differences between the ranks mean turnover per day (Chi Square-

test; p=0.00). 

                                                 
11 MRA Institute & ISAF (2008). ANQAR 1.0: Afghanistan Nationwide 
Quarterly Assessment Research. Final presentation COMISAF. November 8, 
2008. 
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Figure 5.2: Mean turnover per day and security situation  

 

 

 

 

 

Afghan participation 

An important aspect of conducting reconstructing activities in a 

conflict-ridden country such as Afghanistan is the legitimacy of the 

activities conducted by the international community. This 

legitimacy is likely to grow when local partners participate in the 

formulation, development and implementation of the projects for 

reasons such as sustainability, local ownership and capacity 

building (Natsios, 2005; Narten, 2008; Rietjens et al., 2009). 
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Developments in and information on the participation of local 

partners is therefore an important aspect in measuring progress in 

nation building and the performance of organizations.  

I distinguished projects that are the sole responsibility of 

international actors (line ‘0’ in figure 5.3) and projects that have 

been conducted by or in close cooperation with local, Afghan 

institutions and agencies (line ‘1’ in figure 5.3).  

Figure 5.3: Local participation 

 

 

Figure 5.3 demonstrates that during 2002 Afghan stakeholders 

participated in only very few projects. Starting from 2003 this 

gradually increases and from the beginning of 2004 the projects 
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with Afghan participation even outnumber the projects without 

involvement of Afghan stakeholders. The setback of local 

participation in 2006 is remarkable and not really comprehensible 

other than by pointing again at the decrease in the safety situation 

during that period.  

Several reasons may be identified why many projects have been 

conducted without the involvement of Afghan stakeholders. While 

the central government holds extensive constitutional authority 

over the provinces, Kabul’s limited ability to intervene and its 

accommodation of local power brokers have left factional chiefs in 

control of local government (Jalali, 2006). This makes it very 

difficult for international actors, both military and civilian, to 

identify reliable and legitimate Afghan partners for the executed 

projects. Another reason may be the attitude civilian actors hold 

towards foreigners, most notably the military. There are numerous 

examples of local villagers being threatened, injured or even 

killed, after interacting with foreign troops. These dangerous 

precedents clearly have a negative impact on the willingness of 

local Afghans to participate in ISAF, but also USAID projects. A final 

reason probably is the timeframe. Civilian organizations, especially 

development organizations, are sometimes prepared to stay in the 

area for a period of five to ten years, whereas the military will 

often have a time horizon limited to two or three years. Most ISAF 

units rotate their personnel every four to six months, which most 

civilians regard to be a short timeframe. This short frame and rapid 
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military turnover is likely to hamper the interaction with Afghan 

stakeholders in the entire project cycle. 

Table 5.4 shows that the distribution of Afghan participation in the 

various regions differs significantly (Chi Square test; p=0.00). In 

particular the southern region contains relatively few projects in 

which Afghan stakeholders were involved (4.8% as opposed to 15.1% 

in which no Afghan stakeholders were involved), while this is 

opposite for region north (in 15.0% of the projects Afghan 

stakeholders are involved versus 7.3% of the projects without 

Afghan involvement).  

Table 5.4: Local participation and regions 

Afghan Participation  

Region 

No         Yes Total 

Capital 3.2% 2.1% 5.3% 

East 17.0% 22.1% 39.1% 

North 7.3% 15.0% 22.3% 

South 15.1% 4.8% 19.9% 

West 5.9% 6.8% 12.7% 

Unknown 0.7% 0.0% 0.7% 

Total 30,217 31,006 61,223 

 

These differences can be explained by the problematic security 

situation in the southern region, which hampers both the military 

and civilian agencies to freely move through the area and consult 
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with Afghan stakeholders on a frequent basis. Besides, as 

mentioned before, Afghan participants in the Southern districts 

may feel more threatened to participate in projects initiated by 

the international (military) community.  

Experience and learning 

In addition, I have tried to reveal how long it takes for projects to 

be completed. This is an important aspect because after 

organizations set foot in war torn societies, the first steps are 

difficult. Experience has to grow in that specific area of operation 

and the needs have to be understood. After the first period, the 

performance of organizations is expected to grow with respect to 

the reconstruction and developments projects. In general and 

within limits, in time comparative projects can be implemented 

faster. Information about the days in which projects are completed 

cannot be understood in isolation. Such information becomes 

valuable when combined with for example the followed strategies, 

plans and resources that have been used or an assessment of the 

effects that are achieved.  

Figure 5.4 shows highly interesting results in this regard. I 

calculated the average number of days per project in the various 

years. It shows that during the period 2003-2004 there is a gradual 

increase in the duration of the projects, declining sharply in the 

two following years and after stabilization in 2006, declining again 

in 2007.   
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Figure 5.4: Experience curve 

 

 

This curve seems to resemble the so called experience curve known 

in economic theory. An experience curve indicates systematic 

reductions in production costs and time over the life of a product, 

for instance in the aircraft industry. There are two phenomena 

explaining this: learning effects and economies of scale (e.g., Hill, 

2001).  
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Learning effects refer to cost and time savings that come from 

learning by doing and repeating the same activities. Labor 

productivity increases over time as individuals learn the most 

efficient ways to perform their tasks. Equally, management learns 

how to manage more efficiently over time. Economies of scale 

refer to cost and time reduction achieved by producing larger 

numbers of a product. Fixed costs and time occur during the set-up 

of a production system, and these will be lowered once the number 

of production activities increases. Both effects are shown quite 

clearly in the projects in Afghanistan.  

In the beginning of the peace support and reconstruction activities 

in early 2002 the international organizations needed to learn how 

to operate in the new, foreign environment. Apparently, after this 

start-up stage they quickly learned how to act in dealing with local 

participants, and correspondingly one sees a rapid decrease of the 

average time before completion of the projects. A stabilization in 

this experience effect occurred in 2006, which most likely was the 

consequence of the new hostilities in the area, with which the 

military and the developmental agents had to deal with in - again - 

a learning-by-doing way. However, in 2007, the experience effect 

seemed to occur again as can be seen from the decreasing number 

of days per project in that particular year. This is an important 

finding, since it generates confidence in the success and speed of 

the reconstruction process. Indeed, this is so important that the 

effect was tested in a multivariate model.         
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In this analysis, the time-related experience effect turned out to 

be a factor in explaining the variance of the duration of the 

projects (‘days completed’). To avoid artificially high correlations, 

I conducted this analysis on the projects that commenced before 

2007 and did not last longer than 365 days; hence, the analysis was 

conducted on the relatively shorter projects (about 7,000). I 

conducted this analysis using ‘start date’ (beta = -.37; sign.), a 

dummy variable concerning the security situation in the country 

(beta = -.03, sign.), the ‘Afghan participation’ (beta = 0.003, non-

sign.), and a dummy variable ‘CIMIC-USAID’ (beta= -.13, sign.) as 

independent variables. This analysis (adj. R square is 0.197) 

indicated that the duration of this set of relatively shorter projects 

(average 142 days) is very strongly influenced by - as said - the net 

effect of the start date (the more recent, the shorter), slightly by 

the security situation (shorter in safer regions), and somewhat 

strongly by who has initiated the project (the military projects 

focusing on infrastructure took on average almost 30 days less to be 

completed than the USAID projects). Afghan participation does not 

play a significant role in this analysis.  

This regression analysis shows the relative strength of the 

experience curve over the other significant variables in the 

analysis, i.e. the safety situation and the type of projects indicated 

by the difference between the military and USAID projects. 

Nonetheless, because formal explanations of the learning curve are 

lacking here, it seems necessary to be careful in interpreting this 
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finding. For example, the curve (figure 5.4) does not show such a 

decline of the mean days completed that it would fit exactly with 

the characteristics of the learning curve as specified in formal 

economic theory. Second, the different projects that are used in 

this analysis cannot be fully compared with for example the 

production of cars for consumers. The projects differ from 

homogeneous products that are produced in large quantities. 

Better alternatives to explain the results of the regression analysis 

may be gathered in future research. 

5.5 Discussion and conclusion  

Over the last period performance measurement has become 

increasingly important in public sector administration. Politicians 

and the general public (‘tax payers’) alike want to know what 

results are achieved with the resources that are expended by the 

government on their behalf (De Bruijn, 2007). In fact, they want to 

know what effects are generated in society-at-large through the 

activities of government. Hence, over the last decades a gradual 

but clear shift in public administration from input-management to 

output- or results-management can be seen. So far, however, this 

development has not been very strong in the field of foreign 

development assistance and aid policies. The cry for help from 

disaster-struck and conflict-ridden regions in the world is often so 

heart-breaking that asking for insight into efficiency and 

effectiveness seems to be almost inhuman. Therefore we know 

surprisingly little about where aid and assistance money flows, and 
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how well it is actually spent (e.g., Collier, 2007). The same applies 

to the military. Military commanders are first of all interested in 

conducting their operations and saving their people’s lives.  

Yet, given that developmental assistance and current military 

operations are policies of choice in regions of choice, these 

activities will increasingly have to compete with policy 

expenditures at home, such as improving the national economy, 

the national education and national health care. Therefore, one 

needs to prove – or at least demonstrate - the value of the 

activities that are accomplished in those far-flung regions. 

However, proving the value of such activities is difficult, like 

proving the value of everything that organizations do, particularly 

in the public sector. As we have seen previously, in the public 

sector measuring the progress in the delivery of policies seems 

more complicated than in business. There are more stakeholders in 

the political arena who all have their own views, perceptions and 

ambitions, there is no clear-cut market- and price- mechanism to 

determine the value of things, and the goals and ambitions are less 

tangible and more interrelated. As a consequence, introducing 

performance measurement in the public sector comes along with 

rebuttals pertaining to among others the mushrooming bureaucracy 

and paper work that people detest.  

All this applies the more to nation building and reconstruction in 

(post-) conflict areas, such as currently in Afghanistan. Yet, it is 
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inevitable in such endeavors that some sort of progress and 

performance measurement will be used in order to provide at least 

an indication of what is being reached. In this chapter I have used a 

database consisting of quantitative data concerning the projects 

that have been implemented in the framework of nation building in 

Afghanistan, in the period 2002-2008.  

I have been able to show that there is a gradual but strong growth 

in the number of projects over the years; that the projects are 

increasingly more evenly spread over the regions in the country; 

that a threatened security situation plays a hampering role; that 

Afghan participation in the projects is not small but effectiveness 

of this legitimacy could not be revealed; that the projects are 

executed faster over the years, commensurate to the experience 

the nation-builders are gaining; and that the military and the civil 

assistance workers seem to have developed a division of labor since 

they focus on different sorts of projects.   

All this seems to be good news. However, the ACSP database 

contains no information on the real value that the completed 

projects constitute in the eyes of the local population; no 

information on how the results of the projects are in fact being 

used, and by whom in particular; and no information about 

completed projects that are being destroyed again. For these 

reasons, it is important to expand the data with a number of other 

characteristics. But, first of all, it is prerequisite to share the 
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results of these data with the stakeholders in the host nation (also 

at the regional level) and to come to common interpretations and 

sense-making as to what the completed projects actually mean to 

ordinary people in everyday life. Too much, it seems, such project 

information stays at the upper echelons of the international civilian 

and military workers, whereas it would seem profitable to discuss 

this information together with the political organizations of the 

local communities (Ghani & Lockhart, 2008). In nation building 

enhancing the ‘local footprint’ (Rietjens et al., 2009) seems to be 

needed in all stages of policy-making, not the least in progress and 

performance measurement. 
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6.1 Introduction 

The aim of this dissertation was to expand our current knowledge 

about performance measurement in military organizations. This 

dissertation described and analyzed performance measurement 

from a managerial perspective as it evolves during a large military 

mission, i.e. ISAF in (Southern) Afghanistan. Afghanistan provided 

an illustration of the context that surrounds performance 

measurement in military operations. The central research question 

of this dissertation is:  

 

in what way is performance measurement practiced by 

military organizations during the expeditionary military 

operation ISAF in South-Afghanistan? What problems are 

encountered and what solutions are developed?  

 

This concluding chapter starts with the main findings after which I 

will reflect on the research process. Third, possibilities for future 

research will be addressed. The chapter ends with concluding 

remarks. 

 

6.2 Main findings 

I tried to structure my dissertation in order to answer the research 

question in transparent steps and to interest the reader. The 

dissertation started with an introduction of performance 

measurement in public organizations with special attention to 

armed forces. Then, the context of performance measurement 
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during the expeditionary ISAF mission was illustrated in the second 

chapter on ‘Payday in the Afghan National Army’. Next, 

performance measurement in the ISAF mission was highlighted with 

a focus towards the operational level. Fourth, performance 

measurement at a tactical level in the ISAF mission was discussed. 

Finally, in chapter five, the strategic level in the ISAF mission was 

addressed to see if characteristics of reconstruction and 

development projects could serve as one of the foundations to 

measure strategy implementation. 

  

Context: Payday in the Afghan National Army 

The process of salary payments in the Afghan National Army is of 

great importance for the success of the development of host nation 

security forces as part of nation building. Chapter two showed that 

in Afghanistan, where there is neither a physical nor an economic 

infrastructure of any significance, the payment of salaries was – 

and most likely still is - an overwhelming problem for government 

organizations such as the 205th Corps of the Afghan National Army. 

For example, it was difficult to know how many soldiers were 

enlisted in which area, and without a robust electronic banking 

system in place soldiers had to be paid in cash in remote and 

unsafe areas. But, one of the only ways to keep soldiers in the 

army was this ‘promise of a pay check’ that they wanted to bring 

to their family and relatives.  
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This chapter indicated that the payment as well as the accounting 

and control practices in the 205th Corps are in line with the design 

of checks and balances in Western armed forces or government 

organizations. In general, armies operating in Afghanistan show a 

tendency towards isomorphism (the tendency to become alike), 

simply because all armies want to learn from each other ‘what 

works best’. This is referred to as experiential isomorphism: 

isomorphism as the result of learning from each other what yields 

the best result (Soeters, 2008). Only when matters literally fall 

beyond the scope of the international military community and 

payments had to be made in remote areas, uncertainties arose 

leading to questions and even friction.  

Ideally, both cultures, that of the West and that of the developing 

countries, should be integrated or combined in order to achieve 

appropriate approaches to managerial and policy issues in the 

developing world. Accounting and financial management reforms 

for developing countries may preferably follow this course and, 

that applies to the armed forces currently operating in Afghanistan, 

as well.  

Although the research focused on what could be addressed as a 

relative straightforward process from a Western accounting and 

control perspective, challenges arise due to the specific demands 

that the context of a war-torn society brings about. This unique 

context has to be kept in mind when assessing the three 
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performance measurement topics addressed in the subsequent 

chapters.   

Operational level: Command and Control 

This chapter combined a military and managerial perspective to 

analyze operational management practices of a NATO headquarters 

in Afghanistan. The management of military units during 

deployment is known as Command and Control (C2). C2 systems 

generate the relevant information for gaining situation awareness, 

for sharing understanding of this situation between organizational 

units, for disseminating the commander’s intent to subordinate 

units, and increasingly for collaborating in developing plans and 

operation orders. In private organizations managers impose a 

structure on the organization to facilitate the flow of information 

and instructions too. This is labeled as Management Accounting and 

Control Systems (MAC systems). Comparable to C2 systems, these 

MAC systems produce relevant information for planning, decision-

making, and evaluating courses of action. 

 

Under the burden of life-and-death situations, the emphasis of C2 

systems is foremost on effectiveness rather than efficiency, with 

military commanders being judged by their leadership qualities. 

However, the new landscape for military missions demands other 

information besides the one that is needed to gain military 

advantage over potential opponents. The effects of operations with 

the aim to rebuild a nation during or after a conflict have to be 
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assessed primarily in terms of supporting local populations and 

their social and economic growth.  

The case study presented in this chapter showed that goals, 

strategies and plans for military missions, organizations and 

operations were difficult to determine in the ISAF mission. This was 

partly due to the political dimension of missions, but also because 

goals of the mission and the environment in which the mission took 

place were not clear from the outset. As a reaction, NATO's 

Regional Command South (RCS) developed a functional tool that is 

similar to a balanced scorecard and strategy maps, which are well-

known tools of MAC systems in business organizations. The RCS 

headquarters called this tool the Recognized District Picture (RDP). 

The RDP provided the indicators that could measure (parts of) the 

effects to be achieved.  

 

This chapter indicated that current C2 systems were and are not 

yet suited for delivering the required new intelligence for missions 

that aim to rebuild a nation because they emphasize the 

measurement of daily operations and still have a too strict and 

traditional military focus (e.g., destroying tanks of the enemy). 

The conclusion is that C2 should bridge the gap between strategy 

and daily operations in comprehensive missions in the way RCS has 

attempted to do. Management tools drawn from the private sector, 

such as strategy maps and balanced scorecards, may be applied to 

enhance the C2 systems. The other way around, management tools 
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from the private sector could adopt the operational measurement 

possibilities of C2 technologies to enhance their practical 

relevance. 

Tactical level: The Kandahar Market 

This chapter presented a case study on the sourcing of military 

logistics in the ISAF mission. Sourcing was defined as performance 

measurement questions regarding how to organize (parts of) the 

production: inside the organization, by external parties, and - for 

instance - in cooperation with other military organizations or 

commercial providers. Sourcing decisions affect the way 

performance is perceived and measured during operations. 

Effectiveness and efficiency need to be assessed within various 

types of cooperative working instead of traditional approaches that 

only measure resources and competences inside the ‘own’ 

organization. To be able to identify ‘real’ options to organize the 

sourcing in a ‘cold’ and ‘hot’ defense environment, sourcing 

profiles were developed on the basis of a literature study. These 

sourcing profiles specified the discrete sourcing structures 

(internal, cooperation and market) known from transaction costs 

economics reasoning (e.g., Williamson, 1999). 

  

The results indicate that military organizations became increasingly 

interested in sourcing questions due to operational demands and 

lack of resources. This case study has been able to frame relevant 

similarities and differences in sourcing between armed forces.  
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Furthermore, the chapter shows how Canada, NATO, the 

Netherlands, the UK and the USA made sourcing decisions according 

to three categories of logistic services. The research shows that all 

the armed forces used both cross-servicing (M2M) and the market 

(M2B) to complement internal concentration (M) for deployment 

and support in Afghanistan. Even services that were internally 

sourced (M) in the home country, for example catering in the 

Netherlands, were contracted and delivered through commercial 

organizations in the mission area. 

 

Focusing on the M2B profile, the Anglo-Saxon Countries (US, UK and 

Canada) contracted on-demand in the mission area and had 

constructed a strategic partnership with a contingency contractor. 

The contingency contractor should be large enough to support a 

large open-end contract without high risk of failing the contract. 

Second, NAMSA provided combined M2B contract services in the 

mission area of South-Afghanistan. The goal of this initiative was to 

provide a M2B logistic hub for NATO partners to profit from 

economies of scale and scope, to open possibilities for relatively 

smaller NATO partners to easily join a mission, and to simplify 

switches between national armed forces and contingents during a 

mission.  

 

Strategic level: Measuring Progress 

In a mission such as ISAF, measuring performance of the delivery of 

policies is more complicated than in business. There are more 
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stakeholders in the political arena who all have their own views, 

perceptions and ambitions, there is no clear-cut market- and price- 

mechanism to determine the value of things, and the goals and 

ambitions are less tangible and more interrelated.  

 

The study presented in this chapter is an attempt to go beyond 

strategic advising, the formulation of visions and decision-making. 

It focuses on the actual measurement of implementation and 

delivery of (collective) goods and services. The study used data of 

the so-called Afghan Country Stability Picture, a database that 

contains detailed information on approximately 85,000 projects 

(e.g., water, energy, education, governance) in Afghanistan over 

the period 2002-2008. The results showed that measuring progress 

using datasets as the ACSP could improve the coordination, 

communication and accountability of the activities of the 

contributing organizations and countries. 

 

Specifically, the result showed that there was a gradual but strong 

growth of the number of projects over the years. Secondly, the 

projects were increasingly more evenly spread over the regions in 

the country. Third, a threatened security situation played a 

hampering role and, four, Afghan participation in the projects was 

not small but the effectiveness of this legitimacy could not be 

revealed. Furthermore, the projects were executed faster over the 

years, which was commensurate to the experience the nation-

builders were gaining. Finally, the military and the civil assistance 
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workers seemed to have developed a division of labor since they 

focused on different sorts of projects.   

The conclusion is that indicators based on projects databases, such 

as the ASCP, may be suitable to develop a wider framework for 

measuring progress with respect to the creation of stability and 

prosperity in (post-) conflict situations. Measuring progress in 

nation building and the implementation of developmental policies 

in general could be supported using data from the field that are 

already available. In this way it is possible to analyze what has 

been achieved with the resources that have been used. Information 

from databases such as the ASCP normally stays at the upper 

echelons of the international civilian and military workers, whereas 

it would seem profitable to discuss this information together with 

the political organizations of the host nation communities.  

 

Concluding findings 

The findings presented in the different chapters give way to 

formulate an answer to the main research question. First, the 

research allows concluding that performance measurement has 

become increasingly important in public sector administration in 

general, as even armed forces focus on output- or results-

management during deployment in missions.  

 

Secondly, in the context of the ISAF mission that aims to rebuild a 

nation, the findings showed that different solutions for 
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performance measurement at the operational, tactical and 

strategic level were initiated or could be developed. However, 

there was a lack of clear direction of what to achieve. Armed 

forces in general operate in a setting of deficient output controls 

and have difficulties defining what to measure, how to organize, 

and how to integrate information in the command and control 

structure of operations. As expected, pluralistic demands, high 

uncertainty about outcomes, and decision-making in life and death 

situations introduce complexity into operations, which adds and 

heightens the hurdles for performance measurement.  

 

Thirdly, this thesis has attempted to reduce the perceived 

complexity of commanding and controlling military operations 

through exploring, describing, analyzing, and systemizing 

performance measurement-in-action using theory, analytical 

models and statistics. This strategy can be used to support the 

development of innovative performance measurement systems that 

may enhance the planning, decision-making and control for military 

commanders, managers, policymakers, and last but certainly not 

least, politicians. 

 
6.3 Reflection 

One may get the idea that the research process followed the 

structured path as presented in the chapters one through five. 

These chapters undoubtedly have the character of a ‘reconstructed 

logic’. The road towards finishing this study was very different, as I 
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will explain in the next section. Reflecting on this research process 

is relevant since this process has influenced the strengths and 

limitations of this study.    

 

Research process 

Plans come into existence to structure ideas and to understand the 

activities and resources that are necessary to convert ideas into 

reality. However, during execution, unforeseen events and other 

insights or new ideas can alter the initial planning. This study is an 

example of such unpredictable and sometimes even erratic 

processes.   

 

The initial design (planning) of this research project focused at 

performance measurement in defense organizations during the 

process of training, exercises, and force development and 

sustainment. The original idea was to compare and investigate 

differences in the set-up and the practice of performance 

measurement in various national armed forces. The selection of the 

armed forces would be based on the comparability of the number 

and type of forces that were deployed in expeditionary operations.  

 

After the design phase, I started to gather detailed information 

about the selected armed forces and planned fieldwork for data 

collection. I soon discovered the difficulties in identifying key 

personnel and reliable sources about performance measurement in 

these defense forces, in particular in Canada and Denmark, where I 
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lacked direct contacts. At that moment, the most promising option 

seemed to try to visit the different armed forces for at least a 

couple of weeks. In this way I could try to gain an initial 

understanding of their performance measurement systems and 

develop a network of expert-officials who could help me collect 

the data I needed. Relying on this information, I wanted to build 

case descriptions of the selected armed forces, set up 

questionnaires and conduct in-depth interviews for further data 

collection and a better understanding. 

 

Then, during this planning and idea development phase, I received 

notice that I was assigned as a financial and budget officer to do a 

‘tour’ in Afghanistan. It is fair to say that at first I saw more 

problems than opportunities with regard to my research project. I 

had chosen to be stationed at the Netherlands Defense Academy to 

be able to do research, but now I perceived two mountains 

standing in front of me: the difficulty of data collection and an 

assignment far away from the academy.  

 

Fortunately, after initial talks with an officer who planned the 

assignments for Afghanistan, and after having noticed the various 

assignment options in the ISAF mission, it was possible to be 

stationed at Kandahar Airfield in an International NATO Staff. My 

hope was that at Kandahar Airfield I would have the opportunity to 

collect at least some information about the other armed forces. I 

also hoped to develop a network of informed people of these 
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armed forces for my research project. I thought this could provide 

me a jump-start to finish my research when returning in the 

Netherlands.  

 

Hence, I prepared questionnaires and set up interviews for 

performance measurement in the context of an operation. That 

specific research area had deliberately not been considered during 

the initial design phase of the research project. I had purposely 

limited the scope of the project to avoid possible difficulties in 

gaining access to armed forces in operational circumstances.  

 

Often, military personnel do not know what to expect when they 

first walk down the stairs of the airplane at Kandahar Airfield. 

Now, the same holds for my planning experience in setting up my 

dissertation. I had no idea of all the research options that I found 

lying in front of me at Kandahar. My position at the NATO 

headquarters gave me the opportunity to get a detailed overview 

as a military manager of the mission in the southern part of 

Afghanistan. Furthermore, I could easily establish contacts with key 

officials as well as with the rank-and-file from all the military 

contingents and units of the different nations that provided troops. 

This was very different from the experience I had with the planning 

of field-work and data collection in the Netherlands. 

 

As soon as I realized these research possibilities I devoted all my 

available spare time to specify the design of the case study 
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focusing on performance measurement during operations. At that 

moment, it was very helpful that I had already made initial 

preparations in the Netherlands. I hade made those preparations 

solely with the idea to add something ‘extra’ to the research 

project. Now, these ‘extras’ seemed far more interesting and 

relevant; they became the main focus of my project.  

 

The process described above contributed to the development of an 

exploratory case study of performance measurement in armed 

forces during deployment. From the perspective of the 

international military NATO organization Regional Command South 

were I was stationed, I selected embedded units of analysis. I 

studied them up to the saturation level, i.e. the point that I felt 

that no new findings with regard to the subject would surface. 

 

The process, which led me to this new research scope, obviously 

did not follow the standard recipe that is taught in methodology 

classes at univerity. Of course, writings about methodology and 

research strategy mention that the research process can be far 

more different than planned. But still, a thorough planning and 

execution of the planned activities are seen as an important quality 

criterion for scientific research (e.g., Remenyi et al., 2002; 

Silverman, 2005; Yin, 2009). It seems that with regard to this 

planning aspect, science and the military are not so different after 

all.  
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I certainly won’t make a case for the abandonment of planning. I 

agree with the strife towards structured research and the demand 

to be able to repeat research in the future. On the other hand, in 

social oriented research it is also necessary to remain flexible and 

to be sensitive to discover relevant topics that can be seen while 

observing practice, in particular when this practice takes place in 

exceptional conditions (Mintzberg, 2001; Otley, 2001).  

 

Reflecting on this, I should have incorporated more flexibility in 

the set-up of the initial research plan. In retrospect, more time 

devoted to preliminary field research during the design phase 

would have been better. Then, the identification of relevant topics 

in practice and a robust scope definition would probably have been 

possible up-front. Furthermore, the danger of mixing the stages of 

research with the possible negative effects for research quality 

could have been avoided in a more systematic way.   

 

Ideally, the fieldwork should have been divided in periods 

alternated with periods of literature review and data analysis at 

the office in the Netherlands. The current set-up, were there was 

one relatively long period of fieldwork, resulted in the more 

descriptive character of this study. Alternating periods of 

fieldwork, reflection, and analysis could have given a more 

explanatory twist to the research. This is now, for a part, defined 

as future research possibilities in the different chapters.      
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Specific strengths and limitations 

This thesis was designed using a case research strategy in which 

fieldwork was a substantive element of the research process. The 

set-up of the various studys including their strengths, limitations, 

and measures to improve the quality has already been presented in 

the different chapters. In this section I highlight some specific 

strengths and limitations of the research project as part of the 

reflection process.   

 

The research strategy has resulted in uncovering aspects of 

performance measurement in military organizations. One of the 

strengths I would like to highlight particularly is that the strategy 

allowed framing theoretical and practical relevant performance 

measurement subjects. As explained in the paragraph above, the 

iterative process from theory to practice was helpful since an 

overview of the subjects was not clear upfront. With this 

dissertation aspects of a relatively unknown area in public 

accounting and control has been framed and shared with 

practitioners and researchers for possible future use. 

 

As a consequence of the combination of my work (a practitioner) 

with research (my role as the researcher / observer), and the 

chosen research strategy, objectivity may have been affected. The 

chosen research strategy in itself causes a relative close relation 

with the research field already. In addition, I worked as a 

practitioner in the same context. In the first chapter of this 



Chapter 6: Main Findings, Reflection and Future Research 
 

-198- 
 

dissertation this limitation was mentioned, but it is important to 

add some remarks to this. 

 

As I became enthusiastic about the subject of performance 

measurement during the operation ISAF in South-Afghanistan, it 

was difficult to limit my involvement in order to safeguard a 

certain level of objectivity as required for a researcher. For 

example, how could I stay aware and take notice of the different 

perspectives on performance measurement that may lead to 

different conclusions when you are involved as a practitioner? 

Reflecting on this, I probably should have incorporated the broader 

concept and the consequences of ‘involvement’ and ‘detachment’, 

as can be read in works of the sociologist Norbert Elias, in an 

earlier stage of my research (Elias, 1982; Mennell, 1992). 

 

Now, I became better aware of the practical limitations with 

regard to objectiveness during the field research. A practical way 

to try to cope with this became splitting the work as a practitioner 

and researcher. For example, during parts of the day I was working 

regularly as a budget and finance officer and when the workload 

permitted me to do so, I started acting like a researcher. Another 

example is that I introduced myself during interviews and other 

data collection activities as a researcher, not using the name of my 

job position. In this way I tried not to mix my practitioner’s view 

with the researcher’s view where- and whenever possible. 
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Back home, I was stimulated and challenged while trying to publish 

and present articles and findings to a broad audience. This research 

has benefited greatly from these ‘steps’ in between. On the other 

hand, publishing can be difficult; it can be a time consuming and 

cumbersome process. This publishing process can distract the 

researcher quite easily from the dissertation itself and can cause 

the project to lose focus and introduce coherence problems 

between parts of research project.  

 

This type of research does not provide ‘the whole picture’. Even 

more data triangulation cannot provide a complete ordered puzzle 

(Silverman, 2005). I would like to add to this that from the start, 

there was no intention to reveal ‘the whole picture’. The goal was 

to analyze and systemize some relevant topics in the field of 

performance measurement and to share these with practitioners 

and researchers.  

 
Coincidence, serendipity and obliqueness 

My operational tour provided me with a ‘window’ on performance 

measurement in armed forced during operations. Then, if the goal 

was to analyze and systemize some relevant topics, one may ask 

why these particular issues and not others as part of that ‘window’?  

 

A first answer could be that management accounting & control can 

best be described as a loosely coupled set of management practices 

(Chapman et al., 2007: ix). Performance measurement as one of 
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the aspects of management accounting & control can be described 

in much the same manner. Then, in this dissertation some loosely 

coupled subjects are researched and described. I think this is not a 

satisfactory answer, however. 

 

Coincidence and specifically the term serendipity provide a better 

path for explaining the design of this dissertation. This line of 

reasoning starts with accepting the relevant role of coincidence in 

science and scientific discoveries in particular (e.g., Casimir, 

2004). However, coincidence by itself is merely a game of chance 

and cannot be influenced by the researcher. Hence, coincidence 

remains a very general statement when explaining my design 

process. Fortunately, the term serendipity allows nuancing 

coincidence and suits the design of this dissertation very well.  

 

Serendipity refers to being able to link together apparently 

innocuous and unrelated facts to come to a valuable conclusion. 

This concept refers to an unplanned, accidental factor in a course 

of action and the ‘sagacity’ necessary to discover something new 

(Merton & Barber, 2004: 20).  Coincidence in a way, but only 

possible if one has an open mind for and if one is able to notice, 

understand and judge what one sees.  

 

A well-known example of serendipity is the discovery of 

Penicillium. The researcher Fleming failed to disinfect cultures of 

bacteria. Fleming was able to understand that there was something 
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unusual about his failures and he discovered the Penicillium molds, 

which killed the bacteria. He was able to discover Penicillium since 

he had previously done extensive research into antibacterial 

substances (Merton & Barber, 2004).  

 

Because of my background as a member of the armed forces in the 

Netherlands, as a starting researcher, and my work as a financial 

and budget officer in the ISAF mission, I was able to notice relevant 

practical and theoretical performance measurement themes and 

combine them in this study.  

 

Finally, during the fieldwork and data analysis it became apparent 

that I tried to provide different angles on the subjects as usual. 

Here it may be useful to introduce the term obliqueness. 

Obliqueness is the property of being neither parallel nor 

perpendicular, but being indirect through slanting angles 

(Longman, 2007). It has been argued that paradoxically many goals 

– such as writing this dissertation (sic!) – are more likely to be 

achieved when pursued indirectly (Kay, 2010). Oblique approaches 

are said to be successful and trying to understand them often leads 

to better decision-making. I provided different, but not always 

lineair perspectives towards the theme of performance 

measurement within military operations. Together this gave, I 

hope, a new and different perspective on the matter. 
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6.4 Future research 

 
Finance as a weapons system factor 

The development of robust financial systems is an important factor 

in crisis response operations. If micro-financial processes such as 

payroll systems and payments systems for local businesses are not 

developed in a basic and transparent way, it is difficult to 

stimulate economic development and the build-up of government 

organizations such as professional security forces. These aspects 

constitute vital factors for success in crisis response operations 

such as nation building (e.g., Dobbins et al., 2007; Van Duren, 

2010).  

 

The development of micro-financial processes that fit the local 

situation is often neglected during the start of the mission as can 

be seen from experiences in DR Congo (Dobbins et al., 2005: 21), 

Iraq (Grunow, 2006), and Afghanistan (Chan, 2007). The military 

tend to focus during the first phase of their deployment on tangible 

operations such as securing an area as well as the reconstruction 

and the development of physical infrastructure (roads, wells and 

buildings). As all organizations the military offers solutions to the 

problems they know best (Starbuck, 1983). 

 

Resources and plans in military organizations for supporting the 

development of micro-financial systems are often neglected 

upfront. When the importances of these systems for mission 
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success have been noticed, mission’s plans have been altered and 

resources to stimulate the development of these systems have been 

added (Dobbins et al., 2007). Furthermore, the financial 

organization of the military itself has a low priority in the 

deployment stage, which can pose problems for operational 

capacities and flexibility due to for instance sourcing decisions of 

policymakers. The points made above can be underlined with a 

quote from general Petreaus: “Money is my most important 

ammunition for this war” (US Army, 2009). Future research that 

compares and systemizes different options to organize military 

finance systems and fund structures in missions and armed forces 

seems highly relevant. 

 

With regard to reconstruction aspects of a military mission, there is 

a lack of insight and in- depth coherent research as to the 

development and impact of micro-financial systems in war-torn 

societies. There is far too little comparative research that tries to 

balances Western ideas about the organization of accounting and 

control with the ideas and possibilities in other societies 

(Noorderhaven et al., 2007), especially in deeply divided societies 

in which a reconstruction process is taking place. For example: “an 

initial system of stipends was put in place, whereby some 

categories of public sector employees would receive a minimal 

income at irregular interval, regardless of whether they were still 

performing any work” (Herrero, 2005: 46). This is obviously a 

‘strange’ compensation and accounting system: yet, it could 
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nonetheles be effective in certain areas of operation. Research on 

different experiences and solutions in war-torn societies could add 

to our understanding of how to organize and advice in such 

ambiguous situations.  

 

Information management and performance measurement 

As this study has shown, performance measurement in today’s 

military missions has not been systemized yet. As a consequence, 

there is no dataset or insight developed up to the point that 

military commanders and armed forces in general can provide a 

robust answer to questions such as how much troops do we need 

for this particular mission. Armed forces and for example NATO 

seem to ask for extended stays or extra troops during the mission 

without being able to provide a transparent fundament on which 

the amount of asked resources is based (Gregor, 2010; NATO, 2010; 

Tweede Kamer, 2010).  

 

One focus of future research could be the development of a 

structured data architecture that is updated during different 

missions. The design of the dataset might follow the logic of the 

systems approach. This implies that actions are being undertaken 

partly based on trial and error, but that all actions and effects are 

recorded in a systematic way. With this approach insight in effects 

created with certain actions might unfold, although the dynamics 

of the system of rebuilding a nation remains difficult to understand 

(Gregor, 2010).  
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The systematic recording of actions and effects and correlating 

them has been attempted in the past (see for example the former 

NATO mission in Bosnia and Herzegovina: Lambert, 2002). But this 

approach has not been pursued in a similar way in other missions 

(see for ISAF: Soeters et al., 2010). Of course, the context of past 

and future missions can be very different, but this starting point 

could generate in time a systematic overview enabling politicians, 

practitioners and academics to develop further knowledge about 

actions, results, effects, and the use of resources in expeditionary 

military missions.  

 

Performance measurement as a process of justification 

Research towards performance measurement systems as suggested 

above is based on the premise that methods and tools used for 

performance measurement are able to reveal a (more or less 

linear) process of ideas to actions, to results, and effects. 

However, consistency in ideas of what to achieve and what the 

required actions are, and converting ideas into actions remains 

problematic because not everything can be said by leaders, 

policymakers and practitioners. What is more: what is said may be 

unrealistic or impossible to achieve (Brunsson, 1993).  

 

Following the idea of obliquity that we have seen before and 

rejecting the premise of linearity between ideas, actions, results 

and effects as a starting point for future research may lead to 

other insights and ideas for accountability and control in military 
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operations. Brunsson (1993: 499) proposes the concept of 

justification in order to cope with problems of consistency. Indeed, 

performance measurement could be part of a justification process 

used by leaders, policymakers and practitioners alike. With 

performance measurement methods and tools, individuals could try 

to explain to themselves that what they are doing are the right 

things instead of measuring effectiveness and efficiency per se.  

 

Against this background, a unidirectional and ‘messy’ relation 

between ideas and action can be defined as a premise (Brunsson, 

1993: 500; Skelley, 2000). Case study research could then for 

example try to reveal to which degree performance control is tight 

or, instead, could be loosened in order to let the actions of 

practitioners give way to develop ideas of what to achieve instead 

of the other way around. Different methods or tools may come to 

our attention or can be developed to understand and, if required, 

facilitate such a function of performance measurement systems.        

 

Nation Building: the non-profit strategic value chain approach 

Armed forces are not deployed in isolation in today’s crisis 

response operations that aim to rebuild nations in and after 

conflict. The results of this study showed, that they have to 

cooperate with military and non-military organizations to be able 

to carry out a mission such as ISAF. Furthermore, the goal of the 

creation of long-term stability and peace in divided societies such 

as Afghanistan can be influenced by the militaries themselves only 
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in a limited way. They depend on others and others depend on 

them when trying to attain this mission end-state.  

 

As this thesis has shown, it remains difficult to develop an 

authorative integrated framework for performance measurement in 

the nexus of rebuilding nations in and after conflict. Research in 

this area is foremost focused on a particular subject or theme such 

as, coordination problems in civil-military cooperation (Abiew, 

2003), frameworks to integrate planning and evaluation (Paffenholz 

& Reychler, 2005) and, criteria for measuring success (Brzoska, 

2006). 

 

More research seems profitable starting with the premise of 

rebuilding a nation as a value chain. This premise gives way not to 

focus from the start on one subset of dimensions of rebuilding a 

nation without losing direction in the research. In particular, new 

insight and conclusions might surface using concepts as strategic 

value chain analysis from Shank & Govindarajan (1993) and 

management accounting and control tools in interfirm relationships 

(e.g., Van der Meer Kooistra & Vosselman, 2001).  

 

Insights from private organizations (e.g., Dekker, 2003) and public 

organizations (e.g., Kraus & Lindholm, 2010) with regard to value 

chains and interfirm-relationships could be applied to gain a better 

understanding and overview of the process in rebuilding a nation in 

and after conflict. Using these insights, other forms of cooperation 
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between organizations, possibilities for the division of tasks, and 

alternative accounting and control mechanisms could be 

uncovered.  

 

This could change ideas on how the formulate goals for military 

organizations during deployment and change decisions about the 

organization of sourcing in missions. Furthermore, this may give 

way to establish a more transparent dialogue between military 

commanders, managers, policymakers, and politicians. What 

effects can the military in fact achieve, how can they better 

cooperate to accomplish these and other effects in the mission, 

what do others expect from them, and finally what is not possible 

to influence for the military at all? Trying to discuss those questions 

could lead to a better understanding of the division of work 

between military and non-military organizations and influence the 

way military forces are being prepared for a mission. Military units 

may possibly opt for other coordination resources and cooperation 

mechanisms than they have always been used to. 

 

If this thesis will have contributed to reflecting on such novel ways 

of getting ahead, and thus in providing more and better relief to 

the people in need, it will have fulfilled its most important 

purpose. 
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ANNEX A: ACSP VARIABLES 

Number Variable Description Used in 
Research 
Database 

1 ID Identification Number N 
2 HQ_ISAF URN Identification Number N 
3 PROJECT NUMBER Identification Number N 
4 REGION ISAF Region Y 
5 PRT Provincial Reconstruction 

Team 
N 

6 ANDS SECTOR Afghan National 
Development Strategy 

Y 

7 ASIC SECTOR Afghanistan Standard 
Industrial Classification 

N 

8 ASIC ACTIVITY Afghanistan Standard 
Industrial Classification 
Activity 

N 

9 CURRENT 
ACTIVITY 
DESCRIPTION 

Description of activities N 

10 PROVINCE Afghan Province Y 
11 DISTRICT NAME 2 Specification in Province N 
12 VILLAGE Village Name N 
13 LATITUDE Latitude Y–only plots  
14 LONGTITUDE Longitude Y–only plots  
15 LOC MGRS Military Grid Reference 

System locator 
Y–only plots  

16 COST Costs in US Dollar Y 
17 MINISTRY ABBR Abbreviation of Ministry 

Policy Area 
N 

18 IMPLEMENTING 
PARTNER 

Partner of ISAF for 
implementation of a 
project 

Y 

19 STATUS Status of project Y 
20 START DATE Start date of project Y 
21 END DATE End date of project Y 
22 DONOR Donor for project N 
23 INFO DATE Date records are updated N 
24 SOURCE Information Source N 
25 REMARKS Remarks N 
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Summary 
 
Since 2001 over forty contingents of different armed forces and 
hundreds of national and international development organizations 
have been active in Afghanistan. In order to support rebuilding this 
war-torn society they have operated alongside each other in their 
day-to-day operations. After bringing their missions to an end, the 
international community can dedicate their scarce resources, such 
as personnel, equipment and financial means, to other goals and 
other areas in the world. Clearly, the proper use of resources is an 
important aspect of such missions. 
 
This dissertation describes and analyzes performance measurement 
during the International Security Assistance Force (ISAF) mission in 
(South-) Afghanistan from a managerial perspective. The aim is to 
expand current knowledge about performance measurement in 
military organizations characterized by pluralistic demands and a 
high degree of uncertainty about outcomes in situations where 
decisions about life and death are being made. The operation in 
Afghanistan is used as an illustration of the context that surrounds 
performance measurement in military operations. The central 
research question that guided the dissertation is: 
 

in what way is performance measurement practiced by 
military organizations during the expeditionary military 
operation ISAF in South-Afghanistan? What problems are 
encountered and what solutions are developed?  

 
This study analyzes the subject of performance measurement as if 
looking through a prism allowing me to divide white light into 
colored beams. This approach aims to distinguish various aspects of 
the central research question in an explorative manner. 
 
Performance measurement: the context 
Chapter two, ‘Payday’, describes the processes of paying salaries 
to the personnel of the 205th Corps of the Afghan National Army. 
This chapter addresses the context of the ISAF operation and has a 
qualitative-empirical character. In Afghanistan, where there is 
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neither a physical nor an economic infrastructure of any 
significance, the payment of salaries is an overwhelming problem 
for government organizations. Therefore, the international 
community is providing advisers for Afghan government 
organizations, including the armed forces, to support them in their 
attempts to improve all sorts of operational and managerial aspects 
including financial processes. The payment process is specifically 
chosen because it is of imminent importance for the success of the 
development of security forces as a part of nation building. As the 
recent banking crisis in Afghanistan shows the financial system 
remains fragile, and distrust is an obstacle for the effective and 
efficient organization of security forces. If soldiers are under no 
effective contract, they always have the option to leave the 
service. Chan (2007) reports for example that the Taliban stepped 
up recruitment efforts by offering three times the daily pay of the 
Afghan National Army in 2006. Hence, a proper payment process in 
the Afghan national military is essential not only for reasons of 
efficiency but for operational reasons too. 
 
This study indicates that the payment and accountability ideas in 
the 205th Corps are in line with the processes that are in use in any 
Western armed forces. Only when matters literally fall beyond the 
scope of the international (military) community, and payments are 
to be made in remote areas, uncertainties arise which can lead to 
questions. Specific focal points derived from the literature review 
and field study add to our understanding why only recording a 
number of basic details and keeping the disclosure relatively 
limited is suited for the local needs.    
 
Performance measurement: operational level 
The next chapter describes the development of a performance 
measurement system in NATO’s Regional Command South (RCS) 
headquarters in Southern Afghanistan. In military vocabulary, 
operational management is known as Command & Control (C2). 
Under the burden of life-and-death situations, the emphasis of C2 
is on effectiveness, rather than efficiency, with military 
commanders primarily being judged by their leadership qualities. 
Over the past two decades, C2 literature has given attention to 
applying technology to gaining an advantage – particularly in tempo 
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and agility – over potential opponents. It is only in the past decade 
that C2 literature has started to turn its attention to the 
organizational and managerial aspects of command and control. 
However, these aspects are essential in nation building missions 
where commanders and units have to be able to operate alongside 
different partners in an ambiguous environment. Despite the fact 
that there seems to be an agreement about the need for new types 
of information for performance measurement, it has not yet 
become clear what information should be produced and how this 
information should be produced on the operational level. This 
chapter combines the C2 and a management accounting 
perspective to add to our theoretical and empirical understanding 
of the development of performance measurement systems in 
operations. 
 
This research indicates that current C2 systems are not yet suited 
for delivering the required new intelligence because they 
emphasize the measurement of daily operations. C2 should bridge 
the gap between strategy and daily operations. Management tools 
drawn from the private sector, such as strategy maps and balanced 
score cards, may be applied to enhance C2 systems to bridge 
operations and strategy. Furthermore, I argue that these 
management tools can adopt the operational measurement 
possibilities of C2 technologies to enhance their practical 
relevance. 
 
Performance measurement: tactical level 
Performance measurement questions regarding the organization of 
sourcing (logistics, procurement and finance) in the ISAF operation 
are the focus in chapter four. To this end, this conceptual-
empirical chapter describes and analyzes the way the military of 
Canada, the Netherlands, the United Kingdom, the United States, 
and NATO have organized their sourcing processes in ISAF. Sourcing 
involves decisions about the production of goods and services with 
the organization’s own capacity, or in cooperation with and 
outsourcing to - military or civilian - partners. The decision to 
organize and produce within the armed forces or to buy services 
externally addresses effectiveness and efficiency improvement 
through different forms of organization. This affects the ways in 
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which performance is perceived and measured during operations. 
Indeed, to assess effectiveness and efficiency various types of 
cooperation processes have to be studied instead of limiting the 
assessments to the organization’s  ‘own’ resources and 
competences. Sourcing is not only directed toward supporting 
services; instead, the concept involves the general question of how 
to organize (parts of) the production. Commanders and managers 
on tactical levels in expeditionary operations are involved in 
sourcing decisions and have to translate these decisions to day-to-
day-operations. Not only are the operational circumstances for the 
American, British, Canadian and the Netherlands armed forces in 
Afghanistan difficult, but the organization of a military mission as 
ISAF proves to be a challenging task as well. 
 
The results include insight in the command, logistic and accounting 
structure (sourcing) between NATO (ISAF), multinational military 
partners and contractors. Second, I show how Canada, NATO, 
Netherlands, UK and the US sourced the three categories of logistic 
support services. Focusing on contracting, the contract strategies 
that were used (framework agreement, procurement in theatre of 
operations, international procurement and cross-servicing) are 
outlined. And finally, differences and similarities in funding and 
accounting are highlighted for NATO and the four countries. 
 
Performance measurement: strategic level 
Military organizations have to work together with different 
organizations in trying to establish the goals of expeditionary 
operations. The fifth chapter focuses on the so-called Afghan 
Country Stability Picture (ACSP). The ACSP is a NATO database, 
which contains detailed data of approximately 85,000 projects 
(e.g., irrigation, schools and governance) from different 
organizations in Afghanistan. This quantitative-empirical chapter 
analyzes reconstruction and development project characteristics 
such as donor, timeframe, location, costs and executor (e.g., 
NATO, local contractor and NGO’s) in Afghanistan. The aim is to 
explore if these characteristics can be one of the foundations to 
measure strategy implementation during operations. Assessing the 
performance of these projects in order to rebuild the nation is 
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important for reasons such as coordination, communication and 
accountability.  
 
Using this quantitative database I reveal descriptive findings and 
explanatory relations with respect to project characteristics such 
as donor, timeframe, location, costs, the security situation and 
learning experiences. The analysis shows that indicators based on 
these projects may be suitable to develop a wider framework for 
measuring progress with respect to the creation of stability and 
prosperity in (post-) conflict situations. Nation building and 
developmental policies in general can no longer do without 
carefully analyzing what has been achieved with the resources that 
have been used. However, it is prerequisite that this information is 
shared and discussed with the local stakeholders, i.e. politicians 
and general public alike. 
 
General findings  
The findings presented in the different chapters give way to 
formulate an answer to the main research question. First, the 
research allows concluding that performance measurement has 
become increasingly important in public sector administration in 
general, as even armed forces focus on output- or results-
management during deployment in missions.  
 
Secondly, in the context of the ISAF mission that aims to rebuild a 
nation, the findings showed that different solutions for 
performance measurement at the operational, tactical and 
strategic level were initiated or could be developed. However, 
there was a lack of clear direction of what to achieve. Armed 
forces in general operate in a setting of deficient output controls 
and have difficulties defining what to measure, how to organize, 
and how to integrate information in the command and control 
structure of operations. As expected, pluralistic demands, high 
uncertainty about outcomes, and decision-making in life and death 
situations introduce complexity into operations, which adds and 
heightens the hurdles for performance measurement.  
 
Thirdly, this thesis has attempted to reduce the perceived 
complexity of commanding and controlling military operations 
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through exploring, describing, analyzing, and systemizing 
performance measurement-in-action using theory, analytical 
models and statistics. This strategy can be used to support the 
development of innovative performance measurement systems that 
may enhance the planning, decision-making and control for military 
commanders, managers, policymakers, and last but certainly not 
least, politicians. 
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Samenvatting (summary in Dutch) 
 
Meer dan veertig contingenten van krijgsmachten uit diverse 
landen en honderden nationale en internationale ontwikkelings-
organisaties zijn vanaf 2001 actief in Afghanistan. Om de door 
oorlog verscheurde samenleving in Afghanistan op te bouwen 
werken al deze organisaties vaak dagelijks zij aan zij. Zodra deze 
organisaties de activiteiten in Afghanistan beëindigen, kan de 
internationale gemeenschap schaarse middelen, zoals personeel, 
materieel en financiën inzetten voor andere doeleinden en 
gebieden in de wereld. Het juiste gebruik van middelen is dan ook 
een belangrijk aspect in dit soort missies. 
 
Dit proefschrift beschrijft en analyseert prestatiemeting tijdens de 
‘International Security Assistance Force’ (ISAF) missie in (Zuid-) 
Afghanistan vanuit een managementperspectief. Het doel hiervan is 
om de kennis over prestatiemeting in militaire organisaties te 
vergroten. Deze organisaties worden gekarakteriseerd door 
pluralistische eisen, een hoge mate van onzekerheid over de 
uitkomsten en de noodzaak beslissingen over leven en dood te 
nemen. De operatie in Afghanistan is gebruikt als illustratie van de 
context van prestatiemeting tijdens militair optreden. De centrale 
onderzoeksvraag die deze dissertatie leidt, is: 
 

op welke wijze wordt prestatiemeting door militaire 
organisaties in de praktijk gebracht tijdens de 
expeditionaire militaire operatie ISAF in Zuid-Afghanistan? 
Welke problemen zijn er en welke oplossingen worden er 
ontwikkeld? 
  

Deze studie analyseert het onderwerp prestatiemeting alsof er door 
een prisma wordt gekeken dat wit licht in kleurrijke stralen 
verdeelt. Deze aanpak heeft als doel om diverse aspecten van de 
centrale onderzoeksvraag op een exploratieve wijze te 
onderscheiden. 
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Prestatiemeting: de context 
Hoofdstuk 2 ‘Payday’ beschrijft het proces van het betalen van 
salaris aan het personeel van het 205de legerkorps van het 
Afghaanse leger. Dit hoofdstuk adresseert de context van de ISAF-
missie en heeft een kwalitatief - empirisch karakter. Het betalen 
van salarissen door overheidsorganisaties is een probleem in een 
land als Afghanistan, dat een hoogwaardige fysieke en economische 
infrastructuur ontbeert. Daarom stelt de internationale 
gemeenschap adviseurs aan bij overheidsorganisaties, zoals het 
Afghaanse leger, om deze te ondersteunen bij het verbeteren van 
diverse operationele en managementaspecten. Het betaalproces 
staat in deze deelstudie centraal, omdat dit proces belangrijk is 
voor de  succesvolle ontwikkeling van de veiligheidstroepen - 
waaronder het leger - als onderdeel van de opbouw van dit land.  
 
Zoals de bankcrisis van 2010 in Afghanistan heeft laten zien, blijft 
ook het financiële systeem in dit land breekbaar. Het ontbreken 
van voldoende vertrouwen is een obstakel voor de effectieve en 
efficiënte organisatie van veiligheidstroepen. Als militairen 
bijvoorbeeld geen effectief contract wordt aangeboden, kunnen zij 
altijd de krijgsmacht verlaten. Chan (2007) rapporteert dat de 
Taliban hun inspanning om leden te werven een impuls gaf door 
drie keer de dagelijkse vergoeding van het Afghaanse leger te 
betalen. Dit laat zien dat een juist betaalproces in het Afghaanse 
leger ook om operationele redenen - naast efficiency - van belang 
is.  
 
Uit deze studie blijkt dat het betaalproces en de ideeën over het 
afleggen van verantwoording van het 205de legerkorps in lijn zijn 
met wat in de Westerse krijgsmachten voorkomt. Zodra de 
processen zich letterlijk buiten het gezichtsveld van de 
internationale (militaire) gemeenschap begeven en betalingen zich 
in afgelegen gebieden afspelen, komen er echter onzekerheden die 
kunnen leiden tot vragen. Specifieke aandachtspunten uit het 
literatuur- en veldonderzoek dragen bij tot het begrip waarom 
alleen het vastleggen van een aantal basisgegevens en het 
accepteren van beperkte verantwoording geschikt is voor de lokale 
wensen.  
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Prestatiemeting: operationeel niveau 
Het volgende hoofdstuk beschrijft de ontwikkeling van een 
prestatiemeetsysteem in het NAVO-hoofdkwartier Regional 
Command South (RCS) dat gelegerd is in Zuid-Afghanistan. 
Operationeel management wordt in militaire termen aangeduid 
met ‘Command & Control’ (C2). De nadruk van C2 ligt op 
effectiviteit en minder op efficiency waarbij de militaire 
commandanten primair worden beoordeeld op leiderschaps-
kwaliteiten. In de afgelopen decennia is C2-literatuur gericht op 
het toepassen van technologie om voordeel te halen - vooral op het 
gebied van tempo en beweeglijkheid - ten opzichte van potentiële 
tegenstanders. Tegenwoordig is er in C2-literatuur ook aandacht 
gekomen voor organisatie- en managementaspecten van 
commandovoering. Hoewel deze aspecten nu pas aandacht krijgen, 
blijken juist deze essentieel in missies met als doel de opbouw van 
een natie. Hierbij moeten commandanten en eenheden in staat 
zijn om met verschillende partners samen te werken in een 
ambigue omgeving. Hoewel men het eens lijkt over de noodzaak 
van deze nieuwe typen van informatie voor prestatiemeting, is het 
nog onduidelijk welke informatie precies noodzakelijk is en hoe 
deze informatie op het operationele niveau moet worden 
geproduceerd. Dit hoofdstuk combineert C2 met een management 
accounting perspectief uit de private sector met als doel bij te 
dragen aan theorie en empirische kennis over de ontwikkeling van 
prestatiemeetsystemen tijdens operaties.  
 
Dit onderzoek laat zien dat de huidige C2-systemen nog niet goed 
kunnen omgaan met het leveren van de vereiste nieuwe informatie, 
omdat deze systemen zijn toegespitst op het meten van de 
dagelijkse operaties. C2 zou een brug moeten gaan slaan tussen de 
langetermijnstrategie en de kortetermijnuitvoering van deze 
operaties. Management accounting technieken uit de private sector 
zoals ‘strategy maps’ en ‘balanced scorecards’, zouden kunnen 
worden toegepast om deze brug te slaan. Verder beargumenteer ik 
dat de managementtechnieken uit de private sector de 
operationele meetinstrumenten van C2 zou kunnen gebruiken om 
hun praktische relevantie te vergroten. 
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Prestatiemeting: tactisch niveau 
De organisatie van ‘sourcing’ (logistiek, verwerving en financiën) 
tijdens de ISAF-operatie staat centraal in hoofdstuk 4. Dit 
conceptueel-empirische hoofdstuk beschrijft en analyseert de wijze 
waarop krijgsmachten van Amerika, Canada, Engeland, Nederland 
en de NAVO sourcing hebben georganiseerd binnen de ISAF-
operatie. Sourcing heeft betrekking op beslissingen om goederen en 
diensten te produceren met de eigen capaciteiten van de 
organisatie, in samenwerking met en met uitbesteding aan - 
militaire en civiele – partners. De beslissing om de productie intern 
de militaire organisatie te laten plaatsvinden of deze extern te 
betrekken, adresseert het vraagstuk om de effectiviteit en 
efficiëntie te verbeteren met behulp van verschillende 
organisatievormen. Dit beïnvloedt vervolgens de manier waarop 
prestaties worden beoordeeld en worden gemeten tijdens 
operaties. Inderdaad, voor effectiviteit- en efficiëntieverbetering 
moeten nu verschillende typen van samenwerking beoordeeld 
worden in plaats van het beoordelen van uitsluitend de middelen 
en competenties van de eigen militaire organisatie. Sourcing is dan 
ook niet alleen gericht op ondersteunende diensten, maar heeft te 
maken met de algemene vraag hoe (delen van) de productie te 
organiseren. Commandanten en managers op tactische niveaus van 
expeditionaire operaties hebben te maken met dit sourcing 
vraagstuk. Zij nemen besluiten over, en vertalen sourcing naar de 
dagelijkse praktijk. Uit dit onderzoek blijkt dat niet alleen de 
operationele omstandigheden moeilijk zijn voor de Amerikaanse, 
Engelse, Canadese en Nederlandse troepen, ook de organisatie van 
een militaire missie als ISAF is een uitdagende taak. 
 
De resultaten van dit onderzoek geven inzicht in de commando-
structuur en de logistieke- en financiële-structuur (sourcing) van de 
NAVO (ISAF), multinationale partners en contractors. Ten tweede 
laat ik zien welke keuzes Amerika, Canada, Engeland, Nederland en 
de NAVO hebben gemaakt op het gebied van het sourcen van drie 
categorieën logistieke ondersteunende diensten. Vervolgens 
worden de contract strategieën (raamwerkcontracten, verwerving 
in het operatie-gebied, internationale verwerving en wederzijdse 
dienstverlening) belicht die daarbij zijn gebruikt.  Als laatste staan 
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verschillen en overeenkomsten in financiering en budgettering van 
de NAVO en de vier landen centraal.  
 
Prestatiemeting: strategisch niveau 
Militaire organisaties moeten samenwerken met verschillende 
organisaties in hun streven om de doelen van expeditionaire 
operaties te behalen. Dit vijfde hoofdstuk gaat in op de ‘Afghan 
Country Stability Picture’ (ACSP). De ACSP is een database van de 
NAVO waarin gedetailleerde data staan van ongeveer 85.000 
projecten (onder meer irrigatie, scholen en bestuur) van diverse 
organisaties die actief zijn in Afghanistan. Dit kwantitatieve-
empirische hoofdstuk analyseert karakteristieken van deze 
reconstructie en ontwikkelingsprojecten waaronder donor, 
tijdsperiode, locatie, kosten en uitvoerder (NAVO, lokale 
contractanten en non-gouvernementele organisaties). Het doel is 
om te onderzoeken of deze karakteristieken een basis kunnen 
vormen om strategie-implementatie tijdens operaties te meten. De 
beoordeling van deze projecten die gericht zijn op het opbouwen 
van een natie, is belangrijk voor bijvoorbeeld coördinatie, 
communicatie en het afleggen van verantwoording.  
 
Met behulp van de ACSP database laat ik beschrijvende bevindingen 
en verklarende relaties zien op het gebied van de 
projectkarakteristieken tijdsperiode, donor, kosten, veiligheids-
situatie en leereffect. De analyse geeft een indicatie dat 
indicatoren gebaseerd op deze projecten geschikt zijn voor de 
ontwikkeling van een breder systeem om de voortgang te meten op 
het gebied van de creatie van stabiliteit en vooruitgang in (post-) 
conflict gebieden. Het opbouwen van naties en ontwikkelingsbeleid 
in zijn algemeenheid kan niet zonder het nauwgezet analyseren van 
de resultaten die bereikt zijn en de middelen die hiervoor zijn 
ingezet. Het is daarbij een voorwaarde dat deze informatie wordt 
gedeeld en bediscussieerd met lokale belanghebbenden, politici en 
de samenleving in zijn algemeenheid.  
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Algemene bevindingen 
De bevindingen zoals gepresenteerd in de verschillende 
hoofdstukken geven de richting aan voor een algemeen antwoord 
op de centrale vraagstelling. Ten eerste, dit onderzoek staat toe 
om te concluderen dat prestatiemeting toeneemt in belang in de 
publieke sector, omdat zelfs krijgsmachten zich focussen op 
‘output’ en resultaten management tijdens militaire operaties.  
 
Ten tweede, in de context van de ISAF-missie die als doel heeft een 
natie op te bouwen, laten de bevindingen zien dat verschillende 
oplossingen voor prestatiemeting op het operationele, tactische en 
strategische niveau zijn geïnitieerd of kunnen worden ontwikkeld. 
Toch blijkt er een gebrek aan een duidelijke richting voor wat er 
bereikt moest worden. Krijgsmachten in zijn algemeenheid 
functioneren met deficiënte output controls. Hierdoor hebben zij 
moeite om te definiëren wat te meten, hoe zichzelf te organiseren 
en hoe informatie in de ‘command’ en ‘control’ structuur van 
operaties te integreren. Zoals verwacht wordt complexiteit in 
operaties geïntroduceerd door pluralistische eisen, een hoge mate 
van onzekerheid over resultaten en beslissingen over leven en 
dood. Deze complexiteit verhoogt en voegt hordes toe in het 
sterven naar prestatiemeting.  
 
Als derde, deze dissertatie heeft geprobeerd de gevoelde 
complexiteit van het leidinggeven aan en het beheersen van 
militaire operaties te reduceren door het verkennen, beschrijven, 
analyseren en het systematiseren van prestatiemeting in de 
praktijk met behulp van theorie, analytische modellen en 
statistiek. Het toepassen van deze strategie ondersteunt de 
ontwikkeling van innovatieve prestatiemeetsystemen die de 
planning, besluitvorming en beheersing door militaire 
commandanten, managers, beleidsmaker en politici verbetert. 
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