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Executive summary

This report about the Dutch comprehensive approach is based
on a study by Jair van der Lijn of the Clingendael Institute, com-
missioned by Cordaid. The views and analysis put forward are
entirely those of the author in his private or professional ca-
pacity and should not be attributed to Cordaid, the involved re-
search institutions or any agencies or people interviewed during
the study.

The purpose of the report is to contribute to the debate about
comprehensive approaches. It takes a look at the perceived
strengths, weaknesses, opportunities and threats of the Dutch
comprehensive approach and at what dilemmas play a role in it.
To answer this question and arrive at policy recommendations
for future operations, the study maps perceptions regarding the
‘3D approach’ consisting of defence, diplomacy and develop-
ment in the Dutch mission in Uruzgan province, Afghanistan. In
addition to an extensive literature research, focus group meet-
ings were held with NGO representatives, military personnel
and diplomats (the latter working on political and development
affairs). The author and Cordaid would like to thank all those
involved in the project, in particular: representatives of the
Ministries of Foreign Affairs and Defence and the NGOs part of
the Dutch Consortium for Uruzgan (DCU), as well as the inter-
church organisation for development cooperation (ICCO) and
Kerk in Actie, and Oxfam Novib; Christa Hijkoop and Lisette van
der Ark who conducted the literature studies; everyone involved
in organising the focus group meetings; and all those who com-
mented on the draft text.

The report finds that, although different focus group partici-
pants have different ideas on the definition of the 3D approach
and take different positions towards it, there is a general broad
understanding of what it is, and a belief that coherence is in
principle positive. The research shows how the concept of the
3D approach, pushed by Dutch the parliament in order to gain
broad support for the mission, evolved on the ground and how
it gradually increased the coherence of the policies and actions
of the Ministries of Foreign Affairs and Defence, and a number
of NGOs. The year 2008, in particular, was a turning point fol-
lowing increased civilian presence in the field. The report at-
tempts to map the type and degree of coherence between the
different organisations and finds that, within the ‘broader 3D
approach’, there were many different forms of interaction be-
tween a number of organisational units. Each interaction had its
own distinct issues and its own level of coherence. Moreover,
the level of coherence differed according to the level at which
it took place - strategic or headquarters versus operational or
field — and changed in most cases towards more cohesion dur-
ing the mission.

The report shows that there were many coherence strengths in
the mission in Uruzgan, but also that there is room for further
improvement in future missions, and dilemmas and pitfalls
to avoid. It is remarkable that, despite a relatively long list of
weaknesses and threats, in the end general opinion is that the
comprehensive approach has a future. This can partly be ex-
plained by the overriding importance attached to the strength

“The whole is more than the sum of its parts”. Moreover, a sig-
nificant number of weaknesses and threats in fact underline that
further coherence is needed, and that the 3D approach as used
in Uruzgan was not coherent enough. All these positive percep-
tions should not, however, bury a number of potential serious
pitfalls to further coherence in a future Dutch comprehensive
approach. Some of these pitfalls can be addressed and avoided.
Others are unfortunately inherent to further coherence and re-
main dilemmas that have to be faced in the design and imple-
mentation of missions.

There are contradictions between certain characteristics of the
3D approach that are perceived to be both positive and negative,
and which appear to be a dilemma. An example is that, on the
one hand the 3D approach is broadly perceived to be directed
towards local ownership while, on the other hand, some military
personnel and NGO representatives argue that the initial mili-
tary focus in a 3D approach decreased responsibility and owner-
ship of the Afghans.

More fundamental dilemmas are:

e The more integration takes place at a national level in the
countries providing troops, the more difficult integration and
coordination between the different actors at the regional level
in the host nation becomes. It points to a potential limitation
of national coherence as it might affect international coher-
ence between, for example, the different allies.

e The more coherence, the more coordination is needed, and
therefore effort, time and funds. This is in fact a known dilem-
ma in cooperation.

e The sustainability of the comprehensive approach, which is
supposed to have a long time horizon, is dependent on short-
term political will.

There are fundamental differences between the different ap-
proaches of diplomacy, development and defence that contin-
ued to pop up throughout this research and that make complete
coherence next to impossible. The three ‘Ds’ have different time
horizons, different capacities and speeds, different directions
and so on and so forth. Most diplomats and military personnel
view these differences as not necessarily negative, because they
can also be complementary. However, they are only likely to fully
cohere if they are part of a longOterm grand strategy. For this
reason, NGOs appear to have reached more or less their limits of
coherence with government policy.

Finally, the report distils five factors that determine the success
or failure of comprehensive approaches: business economy
(cost-benefit factors); institutional factors (whether mandates,
goals and objectives are complementary or shared), organisa-
tion cultural factors (whether those involved have common
values and views); environmental factors (the context in which
the conflict is taking place); and individual factors (the chem-
istry between the personnel involved). The more these factors
are dealt with and the better they are lived up to the greater the
chance of success.



We hope you enjoy reading the report and find it useful, and
look forward to any comments or suggestions for follow-up.

Jair van der Lijn, jliin@clingendael.nl
Netherland Institute of International Relations ‘Clingendael’

Paulvan den Berg, paul.van.den.berg@cordaid.nl
Cordaid

The Hague, 21 November 2011






Summary



In recent years, discussion among Dutch civil society organisa-
tions (CSOs) and non-governmental organisations (NGOs) about
civil-military cooperation (CIMIC) in overseas missions has de-
veloped to include the ‘3D approach’. In this approach, defence,
diplomacy and development - the three ‘Ds’ — are combined to
tackle security, governance and development in target areas.
The approach follows from the idea that security is complex
and needs multidimensional answers. As with concepts such as
‘whole of government’, ‘whole of system’ and ‘whole of nation’,
the 3D approach breathes life into the idea that separate actors
working in fragile states or conflict areas (can) aim for the same
goal. All the above concepts can be labelled as, or considered a
subset of, integrated or comprehensive approaches and are de-
fined as “action to ensure that international peace and stability
operations are embedded in a system-wide strategic approach
aimed at combining the broadest possible set of dimensions —
typically including the security, governance, development and
political dimensions.”

Within the comprehensive approach, different actors strive for
more coherence between their separate activities. Such coher-
ence is “the effort to direct the wide range of activities under-
taken in the political, development, governance and security
dimensions of international peace and stability operations to-
wards common strategic objectives.” There are a number of op-
tions with regard to the degree or depth of coherence. At one end
of the spectrum actors may choose to work together in a unified
manner while at the other they may agree not to work together at
all, with a whole range of options in between. The choices differ-
ent actors make depend, among other things, on the character
of their organisation and the nature of the mission.

Between 2006 and 2010, the Netherlands deployed its armed
forces as part of the International Security Assistance Force
(ISAF) in southern Afghanistan, as part of the ISAF comprehen-
sive approach for the whole of Afghanistan. During this mission,
aimed at security, stability and reconstruction in Uruzgan, the
Dutch strived for coherence in their policies and actions by ap-
plying the 3D approach. The mission ended on 31 July 2010,
making the time ripe for reflection on what can be learned from
its 3D approach for future Dutch comprehensive operations.
Generally speaking, the Uruzgan mission is perceived to have
been positive in terms of coherence. However, while there were
many opportunities and benefits, there were also some limita-
tions, problems and dilemmas for the various actors involved,
raising a question for future comprehensive approaches: How
should coherence in its broad sense - including between min-
istries other than Foreign Affairs and Defence, and civil society
- be dealt with?

To answer the above question and arrive at policy recommenda-
tions for future operations, this study draws on lessons from the
Dutch 3D approach in Uruzgan, mapping perceptions regarding
its strengths, weaknesses, opportunities and threats and the
dilemmas that played a role in it. First, it looks at how the char-
acter of cohesion evolved during the mission, and examines the
learning curve that led to that change. Second, where possible,
the study attempts to differentiate between coherence at the

strategic (headquarters, The Hague) level and the operational
(field, Task Force Uruzgan (TFU)) level, the main focus being on
cohesion in the field?. (Typically, the embassy lies between both
levels, but in missions tends towards the strategic level.) Third,
the study considers the role of NGOs in the Dutch 3D approach
in Uruzgan.

Research question

The main research question of this study is:

What are the perceived strengths, weaknesses, opportunities
and threats of the Dutch comprehensive approach and which
dilemmas play a role?

This question is divided into five sub-questions:

e What are the ‘3D’ and comprehensive approaches and how are
they perceived?

e What are the perceived strengths and weaknesses of the 3D
approach in Uruzgan?

e What are the perceived opportunities and threats of such a fu-
ture comprehensive approach?

e What dilemmas play a role in a Dutch comprehensive
approach?

e What are the factors for success and failure in a comprehen-
sive approach?

It must be stressed that this study is not an evaluation of the
Dutch mission or the Dutch 3D approach in Uruzgan. This would
be impossible, for a number of reasons. First, it was not the aim
of the study. Secondly, the actual achievements of the 3D ap-
proach on the ground, the dependent variable in any evaluation,
have not been measured. Thirdly, the mission did not take place
in a laboratory but in a complex environment, in which looking
for the impact of a specific approach within a variety of variables
is next to impossible. Moreover, it is not possible to make a com-
parison between the mission implemented with the 3D approach
and what it would look like if it were implemented without it.

Methodology

In order to answer the research question, a two-track strategy
was chosen. First, the study looked at coherence in the com-
prehensive approach in general. The comprehensive approach
within this track was defined broadly and included coherence in
such widely differing contexts as integrated United Nations (UN)
missions and between institutions of the European Union (EU)
with EU operations. Future Dutch operations are likely to take
place in different contexts than Uruzgan and require different

a Throughout this report the terms ‘field level’ and ‘operational level’ are used interchangeably, as are ‘strategic level’ and ‘headquarters level’. Within the Dutch military,
three levels are used - the strategic, the operational and the tactical, with the TFU operating at the tactical level. In this report the TFU operates at the operational level,
the ministries in The Hague at the strategic level and the embassy in Kabul sometimes at the strategic and sometimes at the operational level.



forms of coherence, as is the case with the Dutch contribution to
the European Union Force (EUFOR) in Chad. The data on the com-
prehensive approach in general serve as further input and back-
ground, and are meant to support the applicability of lessons
learned from Uruzgan to the comprehensive approach in future
Dutch missions. The second track was directed specifically at
the Dutch 3D approach in Uruzgan. The first track consisted of a
literature study, while the second track consisted of a literature
study and four focus group meetings. These were held to gener-
ate further information on the mission in Uruzgan and to pro-
vide input into lessons learned for the future. In the first three
focus groups, NGO representatives, military personnel and dip-
lomats (the latter working on political and development affairs)
met separately. Representatives of all three groups took part in
the fourth focus group meeting, with discussion based on input
from the earlier meetings and the literature studies. Both tracks
fed into the final drawing up of this report.

This report attempts to map perceptions and arguments with
regard to the strengths, weaknesses, opportunities and threats
(SWOT) of a 3D approach within the Dutch context and to serve
as the basis for further discussion and research on the topic.
Although the study did not measure the results of the 3D ap-
proach in Uruzgan, there may be indirect indicators for such in-
ferences. All participants in the focus group meetings and the
authors of literature used in the review operated in, responded
to or researched the dependent variable — the results of the mis-
sion. For this reason, the more support an argument receives in
the SWOT analysis, the more likely it is that there is indeed some
inference. Nonetheless, even if there is consensus on a topic,
which could be considered a strong indicator, further research
would be required as consensus does not equal evidence and
‘group think’ is possible.

It is unlikely that every ministry or every NGO will agree with all
the findings presented in this report as they are reflections of
the perceptions of participants from the different ministries to
the mission, as well as NGOs. Total agreement could only be the
case if there was complete coherence between the different ‘Ds’.
If there was no coherence at all, each ‘D’ would only agree to
one third of the findings. In practice, the level of agreement and
disagreement is most likely to be somewhere in between.

What are the ‘3D’ and comprehensive

approaches and how are they perceived?

Although it is generally assumed that when the term ‘3D ap-
proach’ is used its meaning is clear, in fact there are still dif-
ferent interpretations of what it means exactly and what its
goals are. Actors involved understand intuitively ‘what’ can be
achieved through the combination of defence, diplomacy and
development, and have a feeling or idea of what the 3D ap-
proach entails. However, when asked to define it, they run into
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problems and disagreements. Chapter 2 shows that there is no
clear definition of the 3D approach. It is an approach in which
the diplomatic, military and development spheres aim for coher-
ence where their fields of activity overlap in their aim to address
governance, security and development issues. The degree of co-
herence differs for the different organisations involved — in gen-
eral there is more coherence within government than between
the government and outside actors such as NGOs — and depends
on the location of the interaction — the level of coherence may
differ in the field compared to headquarters.

As a concept, the 3D approach is still vague. Between the dif-
ferent ‘Ds’, but also within them, there is disagreement about
the (necessary) degree of coherence, the need to segregate
the different approaches even if they strive for coherence, the
need for a lead agency, and the direct aims and sequencing of
these in the overall approach. In the diplomacy ‘D’ and the gov-
ernmental part of the development ‘D’, two schools can be dis-
tinguished. The diplomatic integrationists argue that 3D means
the actors in the approach strive for coherence in policy devel-
opment, planning, implementation and evaluation at all levels
from headquarters to the field. The diplomatic segregationist
do not pursue such a high level of coherence as the first group.
They view the 3D approach as a way to synchronise interrelated
approaches. There are three different interpretations of the 3D
approach within the Defence ‘D’. The military integrationists de-
scribe the 3D approach as a single team of military personnel,
diplomats and development workers, each playing a role in se-
curity, governance and development. The military segregation-
ists maintain that each organisation should stick to its own core
business, but may involve other organisations in doing so. The
forced incrementalists argue that the military have no choice
but to get involved in the other fields. With regard to the 3D ap-
proach, NGOs’ positions follow three schools. The principled
neutralists oppose 3D as they see it as a further blurring of the
lines. The pragmatists balance their principles and fears against
more functionalist and instrumentalist considerations. The sup-
porters do not object to the 3D approach in principle.

The 3D approach as such appears to be a method without a par-
ticular short-term aim other than to strive for coherence in the
field of security and for the long-term goals of all three ‘Ds’ to
be achieved. For this reason, because of the absence of (short-
term) aims, participants in the approach fill the gap with their
own goals. As a result, in Uruzgan many military personnel at
one end of the spectrum saw the 3D approach as part of their
counterinsurgency (COIN), aimed to suppress the insurgence.
From their perspective ‘3D’ is not necessarily COIN, but a well-
implemented COIN strategy is ‘3D’, i.e. not implemented solely
or primarily by the military. At the other end of the spectrum,
many NGOs and most diplomats working around development
see the approach as an organising principle for organisations
aimed at security, good governance and development in order
to create a secure enough climate for further development. In
such a context, defeating insurgents is not a necessity and in
some cases is perhaps even counterproductive. The rationale
behind this position is that an insurgency may have its origins in
a population that fights oppression, the very people they hope



to assist. NGOs try to contribute to development without oppos-
ing the insurgents. For an NGO, being part of a COIN strategy
would be unacceptable as it would mean losing its neutrality.
Principled neutralists at the far end of the spectrum therefore
equal 3D to COIN. Diplomats from the political affairs side of the
Ministry of Foreign Affairs generally take a position in the middle
of this spectrum, between the military on the one hand and the
principled neutralist NGOs on the other.

Looking at the coherence in the mission in Uruzgan, chapters 3
and 4 describe how great improvements were made. The drive
for coherence was based on past experience and experience
gained in Uruzgan, and it was pushed by the Dutch parliament
in order to gain broad support for the mission. In a process of
trial and error, the different ‘Ds’ learned to work together. The
increased capacity of the civilians, the increased numbers of
Afghan National Security Forces (ANSF) and Australian forces and
the improved security situation in Uruzgan helped further. As a
result, the initially mainly, although not solely, military-domi-
nated 3D approach increasingly managed to blossom into an ap-
proach in which all ‘Ds’ played an important part. This was stim-
ulated as a result of the increased number of civilians inside the
mission, the increased influence of the Civilian Representative
(CivRep) position, and the ever-increasing number of NGOs in
the province.

If one peers deeper into the broader 3D approach the concep-
tual framework of De Coning & Friis allows for differentiation be-
tween participating organisations and their varying forms and
levels of interaction. It appears that within the broader 3D ap-
proach there were many different forms of interaction between
a number of organisational units. Each interaction had its own
distinct issues and its own level of coherence. Moreover, the
level of coherence differed depending on the level at which the
interaction took place — strategic or headquarters versus opera-
tional or field — and at what point in the mission it took place
- in most cases it moved towards more cohesion. This is most
apparent at the operational level in the TFU, which within the
framework of De Coning and Friis was mainly cooperation before
2009 and became integrated after 2009. Coherence at the stra-
tegic level, in The Hague between the Ministries of Defence and
Foreign Affairs, remained mainly cooperation, although some
coordination bodies were established. Coherence between the
Provincial Reconstruction Team (PRT) and the battle group (BG)
also remained mainly cooperation, including after the PRT came
under civilian lead. Although at the strategic level coherence
with ISAF and Regional Command South was mainly integrated,
and on paper there appears to be a clear ISAF strategy and chain
of command, at the operational level within taskforces and be-
tween PRTs, and between countries participating in ISAF, the
interaction was mainly cooperation as countries to a large ex-
tent pursued their own goals in their own way. At the strategic
level coherence between the NGOs in DCU and the Dutch govern-
ment was mainly coordination. In The Hague NGOs, diplomats
and military personnel met frequently and became used to each
other. At the operational level the interaction was more coexist-
ence as NGOs needed to show their independence and neutral-
ity. It is very likely that these different types of coherence at the
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different levels — strategic and operational — explain to a certain
extent the variety of opinions within the different ‘Ds’ on the 3D
approach.

What are the perceived strengths and

weaknesses of the 3D approach in Uruzgan?

This question is looked at in Chapter 5. The most important per-
ceived strength of the 3D approach is that: The whole is more
than the sum of its parts. This is the overriding argument for co-
herence. Its importance is shown by the fact that it is perceived
by many to outweigh all the weaknesses and threats. It is sup-
ported by almost all the ‘Ds’ except for a few principled neu-
tralist NGO representatives. It is argued that the 3D approach
acknowledges the complexity of operations such as those in
Afghanistan. The other perceived strengths by the same group
are that: The 3D approach is an investment in trust, respect and
understanding among the different (governmental) actors inter-
vening in Afghanistan; As a result of the 3D approach the mili-
tary, diplomats and development workers had to work together,
listen to and as a result learn from each other; The 3D approach
makes the different separate approaches of the military, dip-
lomats and development workers more multidimensional; and
The 3D approach produces an exchange in ownership over the
mission between civilians and the military. In addition, some
military personnel perceive that: The 3D approach is driven na-
tionally which allows countries to focus effectively; and The 3D
approach had human resource strengths. These two strengths
are, however, debatable, as shown below.

A number of weaknesses in the 3D approach find their origins in
the idea that in Uruzgan the approach was not coherent enough
and further integration was needed. As such they do not ques-
tion the importance of coherence, but in fact stress it. These per-
ceived weaknesses are: The 3D approach does not have a sin-
gle goal and is not a single strategy. It is a number of goals and
strategies placed under the same header; The 3D approach was
not ‘comprehensive’ enough; The implementation of the 3D ap-
proach was still too compartmentalised; There is no lead agency
or ‘unity of command’; and The 3D approach still allowed part-
ners to believe that the other would or could solve a problem.
These weaknesses are particularly perceived by military and
diplomatic integrationists. Both diplomats and military person-
nelalso perceive some weaknesses in the implementation of the
3D approach, regardless of the question about whether there
should be more coherence. They argue that: Human resources
were not adjusted to the 3D approach; and The different minis-
tries have different and inflexible rules and procedures that con-
flict. In addition, the military in particular point out that in their
perception: The relationship between the Ministries of Foreign
Affairs and Defence was imbalanced. In contrast to these latter
resolvable weaknesses, there are four weaknesses in the 3D ap-
proach that are more difficult to deal with: The three ‘Ds’ have



different capacities and speeds; The three ‘Ds’ have different
time horizons; The development and defence approaches have
different directions, one is top-down, the other is more bottom-
up; and the more coherence, the more coordination is needed,
and therefore more effort, time and funds. These weaknesses
will be further elaborated upon below within the context of the
dilemmas. One thing stands out. Although there may be more
weaknesses than strengths in this SWOT analysis, the overrid-
ing perception among diplomats, military personnel and most
NGO representatives is that the strengths of the 3D approach
outweigh the weaknesses by far, and that in fact a number of
perceived weaknesses stress the need for further coherence.

What are the perceived opportunities and

threats of the 3D approach in Uruzgan and a
future comprehensive approach?

Chapter 5 elaborates on this question also. The opportunity of
the 3D approach in relation to its environment is broadly per-
ceived to be that: The 3D approach is directed towards local own-
ership. With regard to the future, there are five additional oppor-
tunities. The military and diplomatic integrationists, especially,
perceived that: The 3D approach in Uruzgan and its lessons
learned may be the seed for a more comprehensive approach
for the Netherlands; and The further development of the 3D ap-
proach atthe international level may be possible. Both these op-
portunities, again, underline the opportunities for further coher-
ence. Furthermore, the diplomats and some military personnel
in particular stress that in future operations: A comprehensive
approach provides more body to influence or force local actors to
act or refrain. 1t is broadly perceived that: A comprehensive ap-
proach provides more legitimacy to military operations, as they
are framed to the Dutch public in a broader approach. Especially
military personnel, but also diplomats found this important.
Among NGO representatives this was, however, not necessarily
seen as an added value. The perception that: The surplus value
of the comprehensive approach may generate more funds, was
widely supported, as both the ministries and the NGOs argue
that the success may attract funding and the military presence
in an area opens new budget lines for NGOs.

The military and diplomatic integrationists, especially, stress
that there are no threats but only pitfalls for 3D or comprehen-
sive approaches. NGO representatives do, however, perceive
threats. Moreover, what the military and diplomatic integration-
ists describe as pitfalls are normally characterised as threats
in a SWOT analysis. The fact that the number of threats is rela-
tively large can partly be explained by the fact that they include
a number of frustrations among participants about issues they
had to struggle with on a daily basis. Such frustrations, how-
ever, do not question the approach fundamentally as a whole.
Again, although the list of threats appears long, they do not
outweigh, from the perspective of most military personnel and
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diplomats, the strengths and opportunities. Only among some
NGOs are these threats raising more serious doubts with regard
to the 3D approach.

There are six perceived negative opinions in relation to the en-
vironment of the 3D approach. From research it appears that:
Some short-term projects of the PRT had negative long-term
consequences. Furthermore, according to many military person-
nel and diplomats: The role of parliament in determining what
should and should not happen has at times expanded too much
to the micro level. Many of them also perceived that: Strategic
communication in the Netherlands was directed too much at the
military part of the mission. According to military personnel,
diplomats and NGO representatives Cooperation with NGOs re-
mains difficult, because they are by definition independent from
the government. Both diplomats and military personnel argue
that this has not affected their mission negatively, but it does
mean that further coherence with NGOs within a comprehen-
sive approach, according to NGO representatives especially, is
almost impossible. In addition, according to research, Working
together with Afghan NGOs is complex, because some NGOs do
not achieve the necessary quality and are not always sufficient-
ly rooted in society. Lastly, diplomats perceived that National
Afghan politics were at times a threat to the 3D approach.

At least a further seven out of the 16 threats in the SWOT analy-
sis are indeed pitfalls that, with the necessary attention, may be
avoided. Across the board it is warned that: The perceived suc-
cess of the 3D approach may become a threat. The military and
diplomatic segregationists, in particular, warn that: If coherence
grows too deep, the individual components are no longer able to
act separately. Military personnel and diplomats also raise the
problems that: Working together on the same issue allows for
tunnel vision; and A comprehensive approach may spread too
thin and as a result become too fragmented. NGO representa-
tives, in particular, warn that although the Ministry of Foreign
Affairs and the PRT generally had a clear picture of the situa-
tion: Development projects that are part of a 3D mission in inse-
cure areas are more difficult to monitor and evaluate. They also
perceive, despite the fact that this is denied by the Ministry of
Foreign Affairs, that: As a result of the military drive rather than
the developmental drive most funds go to political stabilisation
rather than development. Last, according to some journalists,
diplomats and military personnel: Having one’s own approach
and also one’s own terminology made the transfer to the suc-
ceeding Australians and Americans more difficult.

Three threats are more fundamental: The more integration takes
place at a national level in the countries providing troops, the
more difficult integration and coordination at the regional level
in the host nation becomes; The initial military focus in a 3D ap-
proach decreases responsibility and ownership of the Afghans;
and The sustainability of the comprehensive approach, which is
supposed to have a long time horizon, is dependent on short-
term political will. These will also be dealt with below within the
context of dilemmas.



What dilemmas play a role in a Dutch

comprehensive approach?

There are three contradictions between certain characteristics
of the 3D approach that are perceived to be both positive and
negative, and appear to be a dilemma. The first is a dilemma of
a lower order. Some military personnel argue that: The 3D ap-
proach had human resource strengths, while other military per-
sonnel, diplomats and NGO representatives argue that: Human
resources were not adjusted to the 3D approach. The dilemma
is that, on the one hand as a result of relatively short tours, es-
pecially of most military personnel, and the fact that these ro-
tations were not simultaneous, fresh ideas were continuously
introduced, although a certain extent of continuity existed be-
cause the composition of those involved in the mission was not
changed completely when a unit rotated. On the other hand, be-
cause of the constant influx of new personnel they were in a con-
tinuous process of getting to know the situation, each other and
the Afghan people they had to deal with. Consequently, once
they were finally familiar with the situation and the Afghans got
used to the new faces, they were rotated out again. This is a clas-
sic problem in peace and crisis management operations.

The second dilemma is that, on the one hand it is broadly per-
ceived that: The 3D approach is directed towards local owner-
ship, while on the other hand some military personnel and NGO
representatives argue that: The initial military focus in a 3D ap-
proach decreases responsibility and ownership of the Afghans.
A development, and in fact a peace process, does indeed always
require local ownership. If the process is started by a military
intervention from outside, the initial ownership by definition
always lies more with the intervening actor. This is a classic di-
lemma in peace building and may very well be true for military
interventions in general.

The third dilemma in this group is that, on the one hand: The
3D approach is driven nationally which allows countries to focus
effectively while, on the other hand: The more integration takes
place at a national level in the countries providing troops, the
more difficult integration and coordination at the regional level
in the host nation becomes. The first perception was held only
among some military personnel, while the second perception
receives much more support among the military, and also in
broader literature, among the diplomats and NGO representa-
tives. Because, within the ISAF mission, Afghanistan was carved
up and responsibilities over provinces were divided, the imple-
mentation of a combined strategy was inherently more difficult.
Also, for the Netherlands, both in public perception and in policy
and implementation, Uruzgan was the main focus. To a certain
extent the Dutch looked at it through a straw, excluding develop-
ments and needs in surrounding provinces and the whole coun-
try. This did mean, however, that the Netherlands as a whole had
a focus.

The above dilemma is, however, more fundamental because if it
is true that: The more integration takes place at a national level
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in the countries providing troops, the more difficult integration
and coordination at the regional level in the host nation be-
comes, it points to a potential limitation of national coherence
as it might affect international coherence between, for example,
the different allies. Similarly, both military personnel and dip-
lomats perceived that: The more coherence, the more coordina-
tion is needed, and therefore effort, time and funds. This is in
fact a known dilemma in cooperation. It appears again that there
is a limit to the yields of coherence if it does not lead to further
coherent or merged structures.

There is one more fundamental dilemma that is particularly
relevant to comprehensive approaches in which military de-
ployment is of overriding importance, such as in missions. It is
perceived particularly among military personnel and NGO repre-
sentatives and holds that: The sustainability of the comprehen-
sive approach, which is supposed to have a long time horizon, is
dependent on short-term political will. Development has a much
longer time horizon than the presence of the military mission. If
political will is only short term and follows the military presence,
the later stages of the process and therefore its sustainability
are under threat. According to this view if, a few years after the
military presence in Uruzgan, development attention also shifts
to a new area where the military are deployed, eventually the
whole effort is under threat.

Last but not least, there are fundamental differences between
the different approaches of diplomacy, development and de-
fence that make complete coherence next to impossible. NGOs
in particular point out that: The three ‘Ds’ have different time
horizons. The military time horizon — by nature of their political
masters, their tasks and their organisational structure — have a
shorter time horizon than development, where the time horizon
goes up to 20 to 50 years. The military are aware of this, how-
ever, and not only try to plan such long-term processes as well,
but also actively look for advice. In addition: The three ‘Ds’ have
different capacities and speeds; and The development and de-
fence approaches have different directions, one is top-down, the
other is more bottom-up. Most diplomats and military personnel
view these differences, however, as not necessarily negative,
because they can also be complementary. These three issues
are exemplary for other differences between the different ‘Ds’
that continued to pop up throughout this research. Military per-
sonnel tend to think in terms of effects that have to be reached,
while diplomats and development workers tend to thinkin terms
of processes that have to be started and continued. When the
military think about development they tend to think more in
terms of projects, while development workers tend to think more
in terms of programmes. The military tend to focus their atten-
tion on insecure areas, whereas development workers tend to
focus on the more secure areas. The military tend to be directed
at counterinsurgency, security and stability, while development
workers are more directed at development. This last difference is
part of the classic peacebuilding dilemma between security first
or development first. Of course, the contrast is not that black or
white and it is certainly not meant to stereotype or present a car-
icature of either strategy. In practice, across the spectrum there
are military personnel who are very well able to think long-term



and in terms of process, and there are development workers who
think in terms of short-term effects. In general, diplomats from
the political affairs side of the Ministry of Foreign affairs can be
positioned more in the middle of the spectrum.

These two strategies may or may not be complementary; they
are only likely to fully cohere if they are part of a long-term grand
strategy. In the absence of a grand strategy in the US, the mili-
tary have become dominant, which may influence the long-term
outcomes. As such, the question of grand strategy is closely re-
lated to lead agency. In the Dutch mission in Uruzgan, at the start
defence was often perceived to be in the lead, but increasingly it
became a common effort of both the Ministries of Defence and
Foreign Affairs. There is no clear answer to the question whether
there always needs to be a lead agency and if so which ministry
this should be. A lead is not always needed and depending on the
context a different ministry may be in a better position. Although
particularly to military integrationists a lead agency is a neces-
sity, itis not always achievable. The NGOs appear to have reached
more or less their limits of coherence with government policy.
Nonetheless, in the Netherlands it is not unlikely that the govern-
ment will search for further coherence in its comprehensive ap-
proach, further stressing the importance of a grand strategy. In
order to guarantee the long-term and broad perspective of such
a grand strategy, it would be best positioned either within the
Ministry of Foreign Affairs or the Ministry of General Affairs.

What are the factors for success and failure in

a comprehensive approach?

Chapter 6 deals with this question. It shows that the military
strongly believe that any future operation should be approached
from a comprehensive perspective. To them the factors of suc-
cess and failure determine the likelihood of success. The more
factors are dealt with and the better they are lived up to, the
larger the chance of success of a comprehensive approach.
Diplomats generally perceive these factors in a similar fashion.
They stress, however, that other factors determine the choice
of a comprehensive approach — the context of an operation,
its mandate and aims, and its relation to the local population.
NGOs perceive these factors not so much as success factors, but
as factors that determine their choice whether to seek coher-
ence with a mission or not.

Business economy: Pure cost-benefit reasoning explains part
of the chances for success or failure of coherence. Coherence
may lead to more efficiency and therefore more success. It has
its limits, however. The more autonomous organisations coop-
erate, the more they need to coordinate. As a result, there is a
moment when the gains of cooperating more are lost to the extra
costs of coordination. In addition, organisations are only likely
to strive for coherence if their cost-benefit calculation is advan-
tageous to themselves.
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Institutional factors: Similar organisations with similar man-
dates, goals and common objectives are generally more likely
to benefit from coherence than very different organisations.
The more they train and work together, the more interdepend-
ent the organisations are, and the more common leadership
and communication they have, the larger the chance for suc-
cess. Institutionalisation makes coherence easier by providing a
structure, rules and even planning. Institutionalisation may en-
hance (the amount of) communication, by enhancing trust. It can
also lower the transaction costs of interaction by - for example
- providing easy access to the other actors.

Organisation cultural factors: In general, coherence is more
likely to succeed if the organisations striving for it have com-
mon values and views. Generally there are large differences in
organisational culture and training between military and civil-
ian organisations, as described above. In order to be successful,
both worlds need to further open up to each other. Every once in
a while, the differences lead to misunderstanding between the
different actors: Is the other’s approach really efficient and ef-
fective? What are their results or outputs?

Environmental factors: The possibilities for coherence between
military and civilian actors are to a certain extent also deter-
mined by the environment, the context in which the conflict is
taking place. In theory, in more insecure environments where
levels of violence are higher, coherence is likely to generate
more results, because working together around security allows
for more efficiency. If insecurity becomes overriding and the
military strategy starts to dominate, however, NGOs in particu-
lar but also other civilian actors feel they should stay away as
coherence is less likely to succeed. Also, in practical terms, in
insecure environments much of the military capacity is allocated
to kinetic activities. This does not, however, mean that an inte-
grated approach is not possible. In insecure situations civilians
and their advice are also an added value. Another factor, which
is especially important to NGOs, is the perception of the local
population. If governmental organisations (military, diplomats,
etc.) are perceived to be doing good by the population, if the
population is receptive, NGOs are more likely to seek coherence.
The inclusion of local civil society in an intervention also stimu-
lates them to become a partner. NGOs are not likely to join a
struggle to go after terrorists or insurgents. On the whole they
determine whether to strive for coherence based on the opinion
of their local partners. For the coherence of a mission as a whole,
however, support of the local population is not sufficient. In the
end, support at the home front is also essential, such as approv-
al rates from the population and also support from parliament.

Individual factors: At an individual level, the character of indi-
viduals and the personal chemistry between them are also very
important, especially in the absence of a common plan, and
common organisational and institutional structure. The fewer
representatives of an organisation are working together, the
more this coherence depends on personalities. If large organi-
sations integrate, different people and structures are involved.
In smaller units such as a PRT, with only a handful of civilians,
individual factors start to dominate.
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1

Introduction



In recent years, discussion among Dutch civil society organisa-
tions (CSOs) and non-governmental organisations (NGOs) about
civil-military cooperation (CIMIC) in overseas missions has de-
veloped to include the ‘3D approach’. In this approach, defence,
diplomacy and development — the three ‘Ds’ — are combined to
tackle security, governance and development in target areas.
The approach follows from the idea that security is complex
and needs multidimensional answers. As with concepts such as
‘whole of government’, ‘whole of system’ and ‘whole of nation’,
the 3D approach breathes life into the idea that separate actors
working in fragile states or conflict areas (can) aim for the same
goal. All the above concepts can be labelled as, or considered
a subset of, integrated or comprehensive approaches (hereaf-
ter called comprehensive approaches) and are defined as “ac-
tion to ensure that international peace and stability operations
are embedded in a system-wide strategic approach aimed at
combining the broadest possible set of dimensions — typically
including the security, governance, development and political
dimensions.”™

Within the comprehensive approach, different actors strive for
more coherence between their separate activities. Such coher-
ence is “the effort to direct the wide range of activities under-
taken in the political, development, governance and security
dimensions of international peace and stability operations to-
wards common strategic objectives.”2 There are a number of op-
tions with regard to the degree or depth of coherence. At one end
of the spectrum actors may choose to work together in a unified
manner while at the other they may agree not to work together at
all, with a whole range of options in between. The choices differ-
ent actors make depend, among other things, on the character
of their organisation and the nature of the mission.

Between 2006 and 2010, the Netherlands deployed its armed
forces as part of the International Security Assistance Force
(ISAF) in southern Afghanistan, as part of the ISAF comprehensive

Chicken trader at Tarin Kowt bazaar
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approach for the whole of Afghanistan. During this mission,
aimed at security, stability and reconstruction in Uruzgan3, the
Dutch strived for coherence in their policies and actions by ap-
plying the 3D approach. The mission ended on 31 July 2010,
making the time ripe for reflection on what can be learned from
its 3D approach for future Dutch comprehensive operations.
Generally speaking, the Uruzgan mission is perceived to have
been positive in terms of coherence. However, while there were
many opportunities and benefits, there were also some limita-
tions, problems and dilemmas for the various actors involved,
raising a question for future comprehensive approaches: How
should coherence in its broad sense - including between min-
istries other than Foreign Affairs and Defence, and civil society
- be dealt with?

To answer the above question and arrive at policy recommenda-
tions for future operations, this study draws on lessons from the
Dutch 3D approach in Uruzgan, mapping perceptions regarding
its strengths, weaknesses, opportunities and threats and the
dilemmas that played a role in it. First, it looks at how the char-
acter of cohesion evolved during the mission, and examines the
learning curve that led to that change. Second, where possible,
the study attempts to differentiate between coherence at the
strategic (headquarters, The Hague) level and the operational
(field, Task Force Uruzgan (TFU)) level, the main focus being on
cohesion in the field®. (Typically, the embassy lies between both
levels, but in missions tends towards the strategic level.) Third,
the study considers the role of NGOs in the Dutch 3D approach
in Uruzgan.

Future Dutch operations are likely to take place in different con-
texts than Uruzgan and require different forms of coherence, as
is the case with the Dutch contribution to the European Union
Force (EUFOR) in Chad. For this reason, part of this research has
a broader scope so that the analysis of Uruzgan can be placed
in a wider perspective. Itincludes a broader analysis of the com-
prehensive approach in general, which serves as background to
this study. The aim was to contribute to knowledge on the fac-
tors for success and failure for coherence in such comprehensive
approaches. These data served as further input and are meant to
support the applicability of lessons learned from Uruzgan to the
comprehensive approach in future Dutch missions.

In recent years, discussion among Dutch civil society organisa-
tions (CSOs) and non-governmental organisations (NGOs) about
civil-military cooperation (CIMIC) in overseas missions has de-
veloped to include the ‘3D approach’. In this approach, defence,
diplomacy and development — the three ‘Ds’ — are combined to
tackle security, governance and development in target areas.
The approach follows from the idea that security is complex
and needs multidimensional answers. As with concepts such as
‘whole of government’, ‘whole of system’ and ‘whole of nation’,
the 3D approach breathes life into the idea that separate actors
working in fragile states or conflict areas (can) aim for the same
goal. All the above concepts can be labelled as, or considered
a subset of, integrated or comprehensive approaches (hereaf-
ter called comprehensive approaches) and are defined as “ac-
tion to ensure that international peace and stability operations



are embedded in a system-wide strategic approach aimed at
combining the broadest possible set of dimensions — typically
including the security, governance, development and political
dimensions.”

Within the comprehensive approach, different actors strive for
more coherence between their separate activities. Such coher-
ence is “the effort to direct the wide range of activities under-
taken in the political, development, governance and security
dimensions of international peace and stability operations to-
wards common strategic objectives.” There are a number of op-
tions with regard to the degree or depth of coherence. At one end
of the spectrum actors may choose to work together in a unified
manner while at the other they may agree not to work together at
all, with a whole range of options in between. The choices differ-
ent actors make depend, among other things, on the character
of their organisation and the nature of the mission.

Between 2006 and 2010, the Netherlands deployed its armed
forces as part of the International Security Assistance Force
(ISAF) in southern Afghanistan, as part of the ISAF comprehen-
sive approach for the whole of Afghanistan. During this mission,
aimed at security, stability and reconstruction in Uruzgan, the
Dutch strived for coherence in their policies and actions by ap-
plying the 3D approach. The mission ended on 31 July 2010,
making the time ripe for reflection on what can be learned from
its 3D approach for future Dutch comprehensive operations.
Generally speaking, the Uruzgan mission is perceived to have
been positive in terms of coherence. However, while there were
many opportunities and benefits, there were also some limita-
tions, problems and dilemmas for the various actors involved,
raising a question for future comprehensive approaches: How
should coherence in its broad sense — including between min-
istries other than Foreign Affairs and Defence, and civil society
- be dealt with?

To answer the above question and arrive at policy recommenda-
tions for future operations, this study draws on lessons from the
Dutch 3D approach in Uruzgan, mapping perceptions regarding
its strengths, weaknesses, opportunities and threats and the
dilemmas that played a role in it. First, it looks at how the char-
acter of cohesion evolved during the mission, and examines the
learning curve that led to that change. Second, where possible,
the study attempts to differentiate between coherence at the
strategic (headquarters, The Hague) level and the operational
(field, Task Force Uruzgan (TFU)) level, the main focus being on
cohesion in the field®. (Typically, the embassy lies between both
levels, but in missions tends towards the strategic level.) Third,
the study considers the role of NGOs in the Dutch 3D approach
in Uruzgan.

Future Dutch operations are likely to take place in different con-
texts than Uruzgan and require different forms of coherence, as
is the case with the Dutch contribution to the European Union
Force (EUFOR) in Chad. For this reason, part of this research has
a broader scope so that the analysis of Uruzgan can be placed
in a wider perspective. Itincludes a broader analysis of the com-
prehensive approach in general, which serves as background to

this study. The aim was to contribute to knowledge on the fac-
tors for success and failure for coherence in such comprehensive
approaches. These data served as further input and are meant to
support the applicability of lessons learned from Uruzgan to the
comprehensive approach in future Dutch missions.

Research question

The main research question of this study is:

What are the perceived strengths, weaknesses, opportunities
and threats of the Dutch comprehensive approach and which
dilemmas play a role?

This question is divided into five sub-questions:

e What are the ‘3D’ and comprehensive approaches and how are
they perceived?

e What are the perceived strengths and weaknesses of the 3D
approach in Uruzgan?

e What are the perceived opportunities and threats of such a fu-
ture comprehensive approach?

e What dilemmas play a role in a Dutch comprehensive
approach?

e What are the factors for success and failure in a comprehen-
sive approach?

It must be stressed that this study is not an evaluation of the
Dutch mission or the Dutch 3D approach in Uruzgan. This would
be impossible, for a number of reasons. First, it was not the aim
of the study. Secondly, the actual achievements of the 3D ap-
proach on the ground, the dependent variable in any evaluation,
have not been measured. Thirdly, the mission did not take place
in a laboratory but in a complex environment, in which looking
for the impact of a specific approach within a variety of variables
is next to impossible. Moreover, it is not possible to make a com-
parison between the mission implemented with the 3D approach
and what it would look like if it were implemented without it.

This report attempts to map perceptions and arguments with
regard to the strengths, weaknesses, opportunities and threats
(SWOT) of a 3D approach within the Dutch context and to serve as
the basis for further discussion and research on the topic. This
distance is illustrated in the working definition of success used
in the study. Coherence was deemed to have been successful
if the different participating organisations perceived their sep-
arate operational goals to have been better achieved through
the comprehensive approach than they would have been had
they operated separately. Although the study did not measure
the results of the 3D approach in Uruzgan, there may be indi-
rect indicators for such inferences. All participants in the focus
group meetings and the authors of literature used in the review
operated in, responded to or researched the dependent variable
— the results of the mission. For this reason, the more support
an argument receives in the SWOT analysis, the more likely it is

b Throughout this report the terms ‘field level’ and ‘operational level’ are used interchangeably, as are ‘strategic level’ and ‘headquarters level’. Within the Dutch military,
three levels are used - the strategic, the operational and the tactical, with the TFU operating at the tactical level. In this report the TFU operates at the operational level,
the ministries in The Hague at the strategic level and the embassy in Kabul sometimes at the strategic and sometimes at the operational level.
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that there is indeed some inference. Nonetheless, even if there
is consensus on a topic, which could be considered a strong in-
dicator, further research would be required as consensus does
not equal evidence and ‘group think’ is possible.

It is unlikely that every ministry or every NGO will agree with all
the findings presented in this report as they are reflections of
the perceptions of participants from the different ministries to
the mission, as well as NGOs. Total agreement could only be the
case if there was complete coherence between the different ‘Ds’.
If there was no coherence at all, each ‘D’ would only agree to
one third of the findings. In practice, the level of agreement and
disagreement is most likely to be somewhere in between.

Methodology

In order to answer the research question, a two-track strategy
was chosen. First, the study looked at coherence in the com-
prehensive approach in general. The comprehensive approach
within this track was defined broadly and included coherence in
such widely differing contexts as integrated United Nations (UN)
missions and between institutions of the European Union (EU)
with EU operations. This track aimed to answer the question:

What are the perceived strengths, weaknesses, opportuni-
ties and threats of the comprehensive approach in general
and which dilemmas play a role?

The first track served as background for the second track, which
was directed specifically at the Dutch 3D approach in Uruzgan.
This second track aimed to address the question:

What are the perceived strengths, weaknesses, opportuni-
ties and threats of the Dutch 3D approach in Uruzgan and
which dilemmas played a role?

The first track consisted of a literature study, while the second
track consisted of a literature study and four focus group meet-
ings. Both tracks fed into the final drawing up of this report.

Figure 1: Research outline

What are the perceived Strengths, Weaknesses,

Opportunities and Threats of the Dutch comprehensive
approach and which dilemmas play a role

Uruzgan Comprehensive approach
model in general
Literature Literature
research

Focus Group
Meetings

Literature studies

The two literature studies were conducted to substantiate this
report and serve as background to this report. The first was into
current thinking on the comprehensive approach in general and
consisted of a SWOT analysis on the basis of existing literature
and theory on the different forms of coherence in missions. This
information was structured along the different degrees of inte-
gration and different sorts of coherence (between organisations,
within organisations, etc) as set out in the matrix developed by
De Coning and Friis (see below)-. It provided the background nec-
essary to research coherence in the Uruzgan mission and also
served as the basis for the short analysis of the 3D approach. In
addition, it developed the foundation for the success and fail-
ure factors further elaborated upon in this study. The literature
study on the 3D approach in the Dutch mission in Uruzgan con-
sisted of a SWOT analysis of the different levels of the mission,
but also provided material on the history of the mission.

The findings of the literature study on the comprehensive ap-
proach in general show that little has been published on intra-
agency coherence or on coherence between intervening actors
and the local actors they aim to influence. The great bulk of
literature covers inter-agency interaction, although some work
has been done on whole-of-government coherence. Most at-
tention goes to coherence at a policy level, much of it focusing
on CIMIC and civil-military relations. The role of NGOs in opera-
tions is one of the main focus areas of the literature on compre-
hensive approaches. Furthermore, literature typically neglects
‘non-Western’ perspectives — those of the subjects/objects
of the interventions and those of regional peace and security
bodies, such as the African Union and the Commonwealth of
Independent States. Finally, as generally speaking both practi-
tioners and academics believe that coherence is positive, a vast
number of the publications on interaction in the comprehensive
approach in general focus on how to establish stronger and bet-
ter coherence.

The literature study with regard to coherence in Uruzgan shows
that most literature dealing with that mission relates to how the
different organisations interact with and within the TFU, at field
or operational level. A lot less has been written about coher-
ence at the headquarters or strategic level. Moreover, much of
the literature deals with the mission from a military perspective,
although other governmental views were also found. Literature
on NGO involvement in Uruzgan, the ‘rules of the game’, relating
to Dutch NGOs relationship to local Afghan NGOs, and relations
with partners is scarce and focuses on broad, ethical discus-
sions rather than on sharing practical experiences and findings
from the field. Little can be found about the interaction between
Dutch and Afghan NGOs, cooperation in the Dutch Consortium
for Uruzgan (DCU) or about interaction with the Afghan Economic
Reconstruction Working Group (WEWA). Also, intra-agency co-
herence, between different units of the same organisation, is
barely touched on. Military actors have debated the interaction
within their own organisation, especially between the battle



group (BG) and Provincial Reconstruction Team (PRT). Other or-
ganisations do not provide such insights. Furthermore, no litera-
ture was found on interaction with the insurgents/Taliban, from
neither a TFU nor NGO point of view. Last but not least, in general
most literature is written by non-Afghans, especially with regard
to coherence inside the mission. As a result, sources, as with
most literature on comprehensive approaches in general, are of-
ten a one-sided reflection on coherence.

The four focus group meetings were held to generate further in-
formation on the mission in Uruzgan and to provide input into les-
sons learned for the future. Focus group meetings are defined as:

“a form of group interview that capitalises on communica-
tion between research participants in order to generate data.
Although group interviews are often used simply as a quick and
convenient way to collect data from several people simultane-
ously, focus groups explicitly use group interaction as part of
the method. This means that instead of the researcher asking
each person to respond to a question in turn, people are encour-
aged to talk to one another: asking questions, exchanging anec-
dotes and commenting on each other’s experiences and points
of view. The method is particularly useful for exploring people’s
knowledge and experiences and can be used to examine not
only what people think but how they think and why they think
that way.”s

In the first three focus groups, NGO representatives, military
personnel and diplomats (the latter working on political and de-
velopment affairs) met separately. It was decided to hold sepa-
rate meetings before organising a common meeting to allow as
free as possible an environment for participants to reflect on the
topic. Representatives of all three groups took part in the fourth
focus group meeting, with discussion based on input from the
earlier meetings and the literature studies.

Participation in the focus group meetings reflected, and was
therefore limited by, the availability and rotations of representa-
tives of the different ‘Ds’ in Uruzgan. Nonetheless, the sample
was broad and differentiated enough. The NGOs were selected
either because they participated in the DCU or had played a ma-
jor role in discussions about the 3D approach. The diplomats
were selected by the Ministry of Foreign Affairs and the military
personnel by the Ministry of Defence to cover different periods in
the mission and the different functions in the TFU (development
and diplomacy for the Ministry of Foreign Affairs, BG and PRT for
the Ministry of Defence). Both ministries were cooperative, even
to the extent of sending representatives currently stationed in
Brussels and Germany.

Only a free and interactive discussion could generate the needed
input for an analysis of the many pros and cons of a comprehen-
sive approach such as the 3D approach in Uruzgan. In order to
allow such discussion, it was agreed beforehand that participa-
tion in the focus groups would be strictly anonymous and that
none of the statements would be able to be traced to partici-
pants. All participants’ statements and opinions were given on
a personal basis and should in not be seen as representing the
policy of the Dutch government, its armed forces or of any NGO.

Each of the first three focus group meetings was structured
around the questions: What is the 3D approach? How did the 3D
approach in the mission in Uruzgan develop? What is the SWOT
analysis of the 3D approach? What are the factors for success
and failure? What are the lessons learned for comprehensive ap-
proaches in future Dutch operations? In the military focus group,
each participant also made a quick individual SWOT analysis on
paper which was then discussed in the group. The diplomats’
focus group brainstormed as a group on the SWOT analysis and
shared the results on a whiteboard.

The fourth common focus group was structured in three parts.
During the first part, important dilemmas, discussions and disa-
greements distilled from literature and the earlier sessions were
presented as thesis statements and debated in the group. This
was followed by a breakout session in which mixed groups of all
three ‘Ds’ were asked to jointly answer the following questions
on the 3D approach in Uruzgan: What were the two most impor-
tant added values? What were the two most important negative
consequences? What were the two most important lessons?
Lastly, the group as a whole was asked to reflect on lessons from
the 3D approach in Uruzgan for a fictive future operation.

The report

This report was subject to extensive review. Sections of the draft
based on the focus group discussions were sent to group partici-
pants for review. As well as functioning as a last chance for them
to check their anonymity and comment on factual mistakes, it
also generated additional comments that strengthened the
analysis and addressed misinterpretations. These comments
were collected at a feedback meeting. Last but not least, the re-
port was peer reviewed by (academic) experts on the topicc.

Arguments generated by the focus group meetings and originat-
ing from literature with regard to the SWOT analysis were only in-
cluded if they received wider support. Individual opinions were
left out of the analysis to ensure that arguments based on weak
indicators of inferences between the 3D approach and its results
or outlying opinions did not gain undesired significance. In ad-
dition, in order to further prevent less well-founded arguments

¢ The author is very grateful to the Ministry of Foreign Affairs and the Ministry of Defence for their cooperation in the focus group meetings and for their feedback. The
project could not have been done without Christa Hijkoop and Lisette van der Ark who respectively conducted the literature studies on comprehensive approaches in
general and on the Dutch 3D approach in Uruzgan. The focus group meetings could not have taken place without Rosan Smit, Kees Homan, Luc van de Goor and Thijs
Brocades Zaalberg who co-chaired respectively the NGO, diplomats, military and common focus groups. All the data generated by these meetings were captured in detail
by Lindy Peijnenburg who managed to keep up with the, at times, very lively discussions while writing the minutes. Last but not least the author is very thankful for all the

comments from colleagues, participants and peers that contributed to this report.



gaining too much importance, discussions and debates in both
the literature and focus group meetings are presented as such
along with the counter arguments. In the SWOT analysis, this
can mean that in extremis an item may appear as both a strength
and a weakness. Such tensions between opposites in the SWOT
analysis — the strengths and opportunities versus the weak-
nesses and threats — or between the different items on one side
of the SWOT analysis — within the strengths and opportunities
or the weaknesses and threats — are some of the dilemmas for
comprehensive approaches.

Report outline

Chapters 2 to 4 cover the first sub-question: What are the ‘3D’
and comprehensive approaches and how are they perceived?

Chapter 2 — ‘3D’ and integrated approaches — attempts to an-
swer the question from a theoretical perspective. It finds that
the different focus group participants have different ideas on its
definition and take different positions towards it. At the same
time, there is a general broad understanding of what the 3D ap-
proach is, and a belief that coherence is in principle positive.
From theory on comprehensive approaches it borrows the frame-
work on coherence developed by De Coning and Friis, which en-
ables a degree of coherence between different units (between
and within organisations, etc) to be mapped.

Chapter 3 — A short history of the Dutch 3D mission in Uruzgan
and its evolution — shows how the concept of the 3D approach
evolved on the ground and gradually increased the coherence of
the policies and actions of the Ministries of Foreign Affairs and
Defence, and also a number of NGOs. The year 2008, in particu-
lar, was a turning point following increased civilian presence in
the field. This chapter provides the context for the further analy-
sis of the 3D approach in Uruzgan.

Chapter 4 — 3D: differences in coherence — delves deeper into
what coherence within the 3D approach entails practically on the
ground. It looks at relations between: the Ministries of Foreign
Affairs and Defence; civilians and military personnel in the mis-
sion; the PRT and BG; the field and headquarters; the Dutch and
their allies; and the Dutch government and NGOs. Using the
framework of De Coning and Friis, it tries to map the type and de-
gree of coherence between these different organisations within
the broader 3D approach.

Chapter 5 — Strengths, weaknesses, opportunities and threats
analysis of the 3D approach in Uruzgan - gives an overview of
the perceived strengths, weaknesses, opportunities and threats
of the coherence in a 3D approach as gathered from literature
and the focus group meetings. As such, it answers the second
and third sub-questions. It shows that there were many coher-
ence strengths in the mission in Uruzgan, but also that there is
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room for further improvement in future missions, as well as di-
lemmas and pitfalls to avoid.

Chapter 6 — Factors for success and failure — answers the fifth
sub-question as it distils, on the basis of the literature on
comprehensive approaches in general and experiences from
Uruzgan, five factors for success and failure of comprehensive
approaches. The more factors are dealt with and the better they
are lived up to, the larger the chance of success.

Finally, Chapter 7 — Conclusions: lessons learned for future op-
erations — deals with the fourth sub-question: dilemmas of the
comprehensive approach for the Netherlands; the tensions be-
tween opposites in the SWOT analysis - the strengths and op-
portunities versus the weaknesses and threats; and lessons and
recommendations for future Dutch operations.



2

3D and integrated approaches



There are numerous conceptual ways of looking at the 3D ap-
proach. This chapter first gives a short overview of comprehen-
sive approaches in general and their origins. This is followed by
two analytical perspectives — organisational and thematic — as
well as some official government reflections on the Dutch 3D ap-
proach in particular. The views of Dutch diplomats, military and
NGO representatives on the subject are then looked at. Finally,
a conceptual framework for analysis is presented that is used in
this study to further analyse the mission in Uruzgan.

Comprehensive approaches and coherence in

missions

Historically, the UN, regional security coalitions and national
armies have been the main actors involved in peace and crisis
management operations, each with different agendas, jurisdic-
tions, aims and approaches. In today’s operations, however,
more than ever direct relationships are important between
the military, local populations and humanitarian agencies®.
Governments and organisations such as the UN, the EU and the
North Atlantic Treaty Organisation (NATO) realise that most con-
flicts are complex and that a one-dimensional military approach
does not suffice. Challenges and threats cannot be addressed
by the military or civilians exclusively and each crisis situation
requires an individual, tailored and comprehensive response’.
Research also finds that peacebuilding operations are more
likely to be successful if they address the causes of the con-
flict and if the (military) mission is embedded in the approach-
es of, and cooperates with, other actors such as the United
Nations Development Programme (UNDP), the World Bank, etc®.
Moreover, governments and missions have increasingly come to
rely on NGOs for the delivery of services. As a result, the number
of different actors involved in missions has increased, as have
the different forms of interaction between thems.

The UN was perhaps the first organisation to realise the impor-
tance of coherence when, at the start of the 1990s, it became
involved in large-scale multidimensional peacekeeping opera-
tions. Such operations not only dealt with the military aspects
of a conflict, but also organised elections, repatriated refugees
and provided humanitarian assistance. This culminated in the
concept of integrated missions as set out in the Brahimi report
in which other parts of the UN system were integrated in peace-
keeping operations to guarantee better coherence. Such an
approach in which different types of actors strive for different
levels of coherence has subsequently been applied by other or-
ganisations as well. NATO and the EU generally label it as the
‘comprehensive approach’.

At a national level, within states where different ministries
strive for coherence generally, the term ‘whole-of-government’
is used. The concept ‘whole-of-nation’ is applied if civil soci-
ety organisations and business are also included. Originally a
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Canadian concept, the 3D approach is a whole-of-government or
even whole-of-nation strategy in which defence, diplomacy and
development are used as different tools in a single approach. In
general, defence relates to the Ministry of Defence, diplomacy to
the Ministry of Foreign Affairs and development to the ministry
or agency involved in development cooperation. In recent years
in most countries other ministries such as economic affairs, (se-
curity and) justice, and internal affairs have become active in
missions. This leads to a first point of criticism with regard to
the term ‘3D approach’, because, as a result of the above, it is in-
creasingly seen as too narrow. For this reason, the Dutch govern-
ment, for example, also uses other terms such as the ‘coherent
approach’. Further, the concept is rather vague. Reflecting on
the term from a Canadian context, Travers and Owen write:

“Canada’s definition of 3D policy is exceptionally broad. It cur-
rently encompasses a wide range of security, governance, and
development tasks, with little direction on specifically how
these are to be integrated. Thus while the appeal of the ap-
proach is obvious, determining exactly what it entails in practice
is another matter.”*

The same holds for the Dutch situation.

Last but not least, greater coherence is increasingly seen as
the way forward, with the result that potential negative con-
sequences of the concept are often ignored. Most criticism of
this kind originates from NGOs that fear for 