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HEARTS AND MINDS ONE CONTRACT AT A TIME – OPTIMIZING
PROCUREMENT EFFECTS IN A COUNTERINSURGENCY
“The economy, stupid.”
-

James Carville, 1992

Introduction
According to the current Canadian Armed Forces defence policy, Strong, Secure,
Engaged, conflicts are becoming more complex, fought in the grey areas, and the variety
of actors involved in the conflict has never been more numerous.1 This policy, in line
with associated funding and an evolution in doctrine and procedures for the Canadian
Armed Forces and it will be better prepared to fulfill its role in the future.
However, it is also important to remember that, in the past 15 years, Canadian
soldiers have been involved in counter insurgency warfare, whether in Afghanistan or
Iraq. Lessons were learned, but, as the military re-focuses on the potential of state on state
conflict,2 some of those lessons risk being put aside to make room for more conventional
issues. One such lesson is related to the use of economic development and reconstruction
to create stability, or, as Bill Clinton’s presidential Campaign manager reminded his staff
in 1992: “The Economy, stupid.” For example, Iraq has been devastated by the war
against Daesh to the point where its government says that it will cost 88 billion dollars to
rebuild. Canada announced that it will contribute 12 million via the United Nations and
the United States will provide no funding whatsoever.3
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Considering the amounts involved, would it not be sensible to try and facilitate
economic reconstruction as the counter-insurgency is being fought? Would it not be
sensible to consider all of the resources already expanded to fight the insurgency in that
reconstruction mix and maximize its effect on economic development so that postconflict re-construction would be easier and less costly? The answer to these questions
are, of course, yes, but the difficulty is which resources are suitable to serve that purpose
and how to harness them. This paper will argue that logistical support provided through
local contracting is a resource that can have a significant effect in stabilizing a region
through the facilitation of sustainable economic development. To support this argument,
theory on fighting counter-insurgencies and the concept of reconstruction will be
presented. This paper will then endeavour to quantify the effect that can be achieved
considering the size and scope of those procurement activities in the context of a conflict
affected economy. Finally, this paper will investigate how, in the Canadian Armed Forces
context, this approach could be applied.
The many sides of the COIN
The forthcoming paragraphs of this paper will present the theoretical
underpinnings of the way western militaries view what counterinsurgencies are and how
to best fight them. Specifically, a quick tour of the application of national power and the
concept of “Smart Power”4 and how a country chooses which instrument in that context is
in order. Then, this paper will conduct a review of counterinsurgency theory and of the
concepts of comprehensive approach, reconstruction and human security, within it. As all
of these activities need to occur in an insecure environment, it also is necessary to see if
4
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even the ‘softer’ tasks can still be accomplished with security lacking. These
fundamental theories will help highlight the necessary knowledge necessary to define
applied solutions, such as a better use of the resources expanded in the fight against an
insurgent force.
It is first necessary to shed light on why countries get involved in
counterinsurgencies in the first place, especially within an expeditionary context. One key
theory at play here is Joseph Nye’s Soft power concept within his Smart power theory.
He defines soft power as a way to influence by having other significant actors wanting to
emulate the states that possesses that attraction, allowing the latter to have their way on
the international stage.5 In that sense, one of the reasons a country would get involved
into a counterinsurgency fight within another state would be based on the desire to
maintain that Soft Power capital and be seen as a good global citizen. An example of this
is the recent announcement that Canada would involve itself in Mali as part of a UN
force. Retired Canadian Armed Forces General, Canadian Senator and proponent of
peacekeeping Roméo Dallaire was quoted saying: “We're into assisting nations
[to] resolve a conflict that is in their territory,”6 offering an image of Canada as a nation
that helps others.
Athough motivation to engage in COIN is a very necessary step for involvement,
it is also important to understand, from a theoretical standpoint, an insurgency is and how
one affect its defeat. David Galula, a French officer and academic that lived from 1919 to
5
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1967, wrote “Counterinsurgency Warfare, theory and practice”7 that attempts to describe
this phenomenon and is still considered a critical work in the field. Essentially, an
insurgency, or “revolutionary war” is an internal conflict with outside involvement that
sees a large discrepancy in the military power of its actors. This discrepancy leads to a
variety of issues when it comes to defeating the insurgency as the counterinsurgent force
has the burden of an illegitimate past, amplifying any mistakes where the insurgent is not
judged as harshly on what it does. Galula also points out to the fact that underdeveloped
economies tend to favour the guerilla type of fighting as the lack of infrastructure hinders
any efforts of the counterinsurgent to reach the affected regions. He then offers that, to
achieve success, the force fighting the insurgency must use all of its might, including, but
not limited to, military, economic, information and propaganda in order to establish itself
among the population as a legitimate actor. This can be accomplished very rapidly
through economic and social programs that are needed, or better, demanded by the
populations that the insurgent rely as a support base.8
Alternatively, John Mackinley, a teaching fellow at the Kings College War
Studies department, proposes four characteristics to an insurgency. To him, they are
mostly political, their tactics are specific to the location they are from, are an act of
desperation as a solution to the failings of the current regime, and rely on popular
support.9 When understood in that context, one can rapidly realize that any hope of
resolution of an insurgency has to include the use of tools that are outside the typical
military spectrum.
7
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As the activities necessary to fight an insurgency are broader than the typical
skillset of a conventional military force, the concept of a comprehensive approach to
conflict resolution was introduced. Canadian Forces Joint Publication 01 defines a
‘comprehensive approach’ as a having a common understanding of the enduring end
states and the strategy to get there, by all actors involved in a conflict resolution. Those
actors could be military, other government departments, international organizations, such
as the United Nations or NATO and even Non-Governmental Organizations.10
One of the key tools used by a comprehensive approach is the reconstruction
efforts of a country devastated by an insurgency. Retired United States Army MajorGeneral Eric Olson studied the question of reconstruction following his time as
Commander of the 25th Infantry Division (light) in Afghanistan. In the same vein as
Galula, he argues that reconstruction can take away the insurgent’s ascent on the
population11 and he offers the example of CORDS in Vietnam where large amounts of
resources were provided to the South-Vietnamese for them to conduct the reconstruction
caused by the war with the North. With a budget of 1.3B USD at its peak and more than
5000 US advisors, this was a significant effort that was hampered in the end by poor
evaluation methods of its success. It does however emphasize that counterinsurgency is
the fight for the support of the population, to deny it or take it away from the insurgents
and providing for the populations need through reconstruction is a viable strategy.12
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To address this issue of performance, Major Bodnar and Major Gwinn, while
employed as economics instructors at West Point, decided to study this issue by looking
at the reconstruction programs that were used during the insurgency between the
Philippine government and the Moro National Liberation Front. They looked at three
aspects to measure the effectiveness of the reconstruction programs: “infrastructure
development, workforce preparation, and former combatant reintegration.”13 Their
conclusion after analysis is that, reconstruction and economic development is effective
when done in a way that legitimizes the local government which is in line with what
Galula was positing with regards to social programs in the Algerian conflict; namely, that
the local government needs to be able to maintain these gains, otherwise the insurgents
will use it against it.14
An issue with the use of economic development is that it needs to be just the right
amount, while legitimizing the government. In order to achieve this, Lieutenant Colonel
Long, a US special forces officer during his time in a doctoral program at the University
of North Carolina, does offer the “Dry Sponge Theory.”15 He argues that, in Afghanistan,
for example, even with the injection of 3B USD, the country is not improved by that
amount as the economy was simply not able to absorb the resources, which exacerbated
corruption and other issues. He therefore proposes that this influx of reconstruction
resources be done is a deliberately slow manner to have it absorbed more thoroughly by
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the economy and, therefore, enabling the local government to gain legitimacy in the
process.16
On the other hand, it is often argued that reconstruction cannot happen before
security is fully established. The main argument is along the lines that reconstruction is
very hard to protect and exposes many civilians to the insurgents and makes them clear
targets. The author’s experience in Afghanistan in 2010-11 confirms this statement, for
example, the construction of Hyena Road within the Kandahar province did require a
large amount of protection and was attacked frequently.17 However, as the issue to be
resolved is one of legitimacy of the local government, positive progress that directly
affect the population is necessary; otherwise, the insurgent will likely use this lack of
economic progress to its advantage.18 So, re-construction may cause security risks, but is
necessary to support the legitimacy of the government in place.
As it can be seen, intervention to resolve an insurgency is, for a western
democracy like Canada, a matter of maintaining its Soft Power. As an insurgency is a
struggle between largely different actors, it is necessary that a counterinsurgency gets the
local population on its side and in order to do so, reconstruction is a key mean available
within a comprehensive approach to human security. However, there has been some
issues in the past with counterinsurgent investments within a country as it was either
improperly measured or the local economy could not absorb the help that was provided,
leading to further reflection as to how to best maximize the effect of all resources
invested in this type of conflict.
16
17
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Indirect Investments
How does a counterinsurgent ensure that all the resources expanded in its fight are
channeled in support of its objective of defeating the insurrection? This section will
address this by, first, explaining the economic context within a failed state where an
insurgency happened. It will then investigate one of the largest resource expenditure that
happens when a counterinsurgency force is employed, and it is its logistical support.
Specifically, how does it affect the environment and, can it be used in a more effective
way to support operations. It will then be contrasted against the current practice of direct
investment that is done as part of the comprehensive approach introduced above.
Rebuilding the economy of a country is often presented as a large part of the
solution to a peaceful environment.19 As such, an understanding of how one can
recognize that the environment in which one is operating is a failed economy is key to
understand if economic reconstruction is even necessary. One such tool has been setup by
“The Fund For Peace,” an independent research organization that has been focussed on
understanding what makes a failing state for more than 60 years.20 Of the twelve
indicators that they use, three of them are specifically economic in nature: “Economic
Decline, Uneven Economic Development and Human Flight and Brain Drain” and three
more have economic undertones with: “Public service, Demographic Pressures and
External Intervention” all having significant impacts on the viability of the states while
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affecting or requiring a significant fiscal support.21 These markers do provide a form of
roadmap of economic development that can help in mitigating an insurgency.
When a military commander realizes that the operations are undertaken in a
failing economy, how to address this issue while providing the secure environment that
the counterinsurgent is expected to provide becomes a difficult balance to achieve. The
US, having published doctrine under the moniker: “Money as a weapon system”22 in
2009, focussed on training the warfighters in ways to find unfilled economic or social
needs, create a solution and get it funded through a bureaucratic process.23 The main
issue at play here is this approach is only looking at direct action to resolve the problem
and not the environment this action is taken in.
It is important to realize how much impact, in economic terms an expeditionary
counterinsurgency force has on a country. For example, the expenditures associated with
support of the forces deployed to Afghanistan for US CENTCOM in 2010 were 105 B
USD24 where humanitarian donations from US donors in the same period were estimated
at 156.4 M USD.25 Considering that the GDP of Afghanistan at the time was 15.94
Billion,26 it is clear that the money spent by the US, and even more so when including the
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coalition within Afghanistan had a significant impact on economic development and
could be a great enabler to the counterinsurgent.
Most research on the subject of economic development is related to what this
paper will call direct investment. There is even a whole for-profit industry related to this
approach.27 The basis of these theories, whether it is a top down or bottom up approach or
a hybrid, seeks to identify the areas of need and, through funding, help develop solutions
to the economic or social imbalance.28 These methods were applied with success in areas
like the Philippines, where programs such as USAID “Growth with Equity in Mindanao”
helped bring an insurgency to a close.29 However, a major issue with these programs is
that they require funds specifically identified for that purpose. Another issue is that, often,
the donors of these funds also have specific biases and agendas, which limits its
availability as part of a comprehensive approach, or at least, the synchronization of
effects is, at best, difficult.30 And finally, as stated above, since legitimacy of the local
institutions is essential, the fact that most direct investment program will have outside
oversight works at cross purposes here. These limitations are not crippling, but they bear
keeping in mind when establishing a comprehensive strategy to solve the insurgency.
On the other hand, if military forces are committed to stop a counterinsurgency,
logistical support will be provided to them which leads to money being spent within the
27
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area of operations to provide that support. The primary role of these expenditures is the
provision of the sustainment needed by the military force,31 but that does not prevent a
better targeting of where the money is spent. For example, COMISAF felt the need to
issue contracting directives in support of COIN operations Afghanistan. This guidance
ensured that a security screening process for potential contractors was completed to
confirm that the contractor was not directly linked to nefarious actors.32 This at least
ensured that the resources spent did not go into the adversary’s pocket and addressed
western politician concerns with regards to fostering corruption within that country, but it
did little to help develop a better and sustainable economy.
It is clear that the vast majority of resources available for reconstruction within a
counterinsurgency context come from the resources spent on the military conducting that
operation. As much as direct investment is a well researched and useful approach to fight
a counterinsurgency, it is still limited by the fact that it has to receive specific funding and
these funds often have strings attached to them, depending on the donor. Since logistics of
the counterinsurgency force, especially from western nations, will provide a significant
level of funds within the country ravaged by the insurrection, it is sensible to have
measures in place to ensure that these funds have the most positive impact possible in
order to optimize the counterinsurgency efforts. As these funds are expanded via
procurement activities and since procurement activities are normally regulated by the
troop contributing nations governments, how does one harness the power of these
resources to fight the insurgents?
31
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Size isn’t everything, although it helps
Understanding that it would make operational sense to target logistics spending
within a counterinsurgency in such a way that the money spent not only provides the
support to the force, but also optimizes the effects of the counterinsurgency fight itself is
only useful if it leads to an applicable use case. In this section, evidence will be provided
that, within the government of Canada contracting policy and in the Canadian Armed
Forces doctrine, the authorities to do so exist and it is a matter of operationalizing it. It is,
however, important to understand that, in all public procurement activities, there are other
external requirements that need to be taken into consideration, such the opinion of the
population. Finally, it will address the impact of the limited scale of the Canadian Armed
Forces in a coalition, compared to some of its bigger allies.
On operations, the Canadian Armed Forces will likely contract all kinds of goods
and services, from the purchase of construction materiel, internet services or even armed
escorts for convoys.33 In order to implement and manage those contracts, Canadian
military and civilian members are employed both in theatre and in Canada to procure
these goods and services and they must do so while respecting Government of Canada
contracting policy, as well as the department’s Procurement Administration Manual
direction. Although both of these policy instruments are mostly written with procurement
within Canada in mind, its applicability on expeditionary military operations is without
restrictions.34
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The policy statement of the Government of Canada Contracting Policy does give a
clear indication of how an operational commander can ensure that the procurement
activities support counterinsurgency operations when it says: “Government contracting
shall be conducted in a manner that will ensure the pre-eminence of operational
requirements.”35 This is normally expressed through a Statement of work or Statement of
Requirement and the Articles of the Agreement itself and does allow the inclusion of
clauses that could be targeted to economic development, such as employment of local
labour, sourcing of local goods, use of local currency for payment or ensuring that
procurement of said good is done in a manner that will not endanger some of the
population, for example, when procuring fuel in large quantities in a devastated
economy,36 or promoting work in economic sectors that have long term viability within
the region.
The main problem facing these decisions is often one of understanding the
economic landscape in which the force is operating. Dr Morosan, associate professor at
the National Defense University, does propose that, as part of the planning process, an
assessment of the economic and social situation be completed to identify how it can
support the deployed force, but, at the same time, to ensure that the supported force does
not have a detrimental effect on the battlespace.37 It should be noted that this kind of
preparation should also include the look at opportunities for development as opposed to
simply try to minimize damage.
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Canadian Armed Forces Intelligence would be the best fit to provide the required
analysis, as they have the mandate and access to the partners to be able to analyses the
situation.38 Olson proposes a “Reconstruction Preparation of the Battlefield” that would
cover issues such as state of the local infrastructure, economic issues, state of the legal
system, social issues, etc. He also proposes that it includes a surveillance plan to monitor
the changes in these systems to assess progress.39 Although such a task does take away
collection and intelligence resources from the more kinetic part of the fight against the
insurgency, economic reconstruction leads to such a large effect on the insurrection by
separating the population from needing the insurgent that it should be resources
accordingly.
Assessing progress of reconstruction efforts is a difficult feat to achieve. It is not
enough to look at performance metric, such as the number of business created, or
numbers of contracts awarded that included clauses such as the ones mentioned above.
Tracking the effect of these measures is the necessary part. Dr Eustace, Director of
Defence and Security Program at the Royal Canadian Military Institute, investigated the
performance measurement of ISAF during the years 2005-2011 and there were 253
indicators in support of 124 desirable outcomes that were implemented in the assessment
plan along the lines of security, governance, rule of law, human rights and economic and
social development.40 As an example, one of the key issues within this conflict was
38
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Opium production which financed the insurrection. As such, with the measurable
outcome of meeting an Afghan Government target goal of reduction of Opium
production, six indicators, ranging from the size of opium production as a percent of
national GDP, to having alternatives in place for farmers were measured to determine the
success of the measures in place to solve this issue.41 This is one example where
procurement could have provided some of those alternatives measures, such as
procurement of food from those farmers, to improve the chances of defeating the
insurrection.
There are, however, two main issues that bring into question whether efforts
should be made to further develop such a process of evaluating the environment and
targeting and measuring the procurement effects to fight an insurgency for the Canadian
Armed Forces. The first one is related to other Canada’s interests in whatever region the
military is conducting the counterinsurgency operations and the second one is one of
scale of the deployed force itself.
Canada’s interests are also defined in the Treasury Board Policy statement that,
transparency to the Canadian public, long term economic development and compliance
with Canada’s trade agreements is also part of this policy statement. These requirements
are above and beyond the need to meet operational requirements.42 Thankfully, when it
comes to transparency, Canadian Armed Forces directions are very precise as to how it
shall be performed and, as long as the procurement personnel follows these directions, it
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should address these concerns.43 When it comes to economic development, Canadian
Foreign Minister Freeland mentioned as part as her foreign policy statement to the House
of Commons on 6 June 2017 that stability in the international community is a in Canada’s
interest as a trading nation,44 thus linking stability operations, of which counterinsurgency
is a subset, to economic development.
When it comes to the size of Canadian contribution to counterinsurgency
operations, it is important to realize that size is not everything. Even when Canada has a
large contribution by its own standard, such as the contribution to the counterinsurgency
in Afghanistan in the 2000s, it is dwarfed by that of its allies. In that example, Canada’s
contribution in monetary value peaked in 2009 and only constituted about two percent of
the total contribution to the operation.45 However, to go back to the concept of soft power
mentioned above, this is an area where Canada can have an influence on its allies and
provide leadership on this issue. Moreover, the small size of the Canadian deployments
and the structure of its theatre procurement apparatus and the associated delegations of
authority gives it more flexibility than its larger allies, allowing for better application of
these concepts in practice.46.
As was noted, although Canada does not provide the largest contribution to
counterinsurgencies in comparison to its allies, it can provide a leadership role based on
its soft power. Even with the restrictions in place to its procurement, the Canadian Armed
43
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Forces are equipped to apply the principles of supporting reconstruction through its
logistical procurement in a theatre in the context of counterinsurgency operations.
Understanding the economic landscape at the part of the operation and measuring the
effects throughout the campaign is critical to the success of such concept and resources do
need to be associated with these requirements. The tools already exist within the
Canadian Armed Forces inventory to make those changes in its approach to procurement
in a counterinsurgency context and Canada could take a leadership road on that front.
Conclusion
Can a western military make better use of its resources to fight insurgencies more
efficiently while leveraging all the tools at its disposal? As a counterinsurgency is a fight
to remove the support of the population from the insurgents, and that this support is often
based on poor economic conditions, having a comprehensive approach as a solution is a
sensible plan. As part of that comprehensive approach, economic reconstruction has more
effect in counterinsurgency as in any other kind of conflict.47 A key part of the resources
available to a commander are likely to be from its logistics expenditure and, since a direct
investment approach can have severe limitations on how it would be employed, and thus
may have a negative effect on the legitimacy of local institutions. Adding logistical
expenditures as a resources to the counterinsurgency mix is likely to be very potent,
contingent to having the intelligence and collection resources supporting it.
While Canada is not going to be the largest player in a coalition, the rules and
regulations covering its procurement allow for operational flexibility that may not be
available to larger partners. This could ensure that the Canadian Armed Forces develop a
47
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leadership role in that field when it comes to best practices in both contracting activities
and its measure of effectiveness.
There are, of course, limitations associated to using logistics spending for
economic development, such as the risk drawing resources away from the population that
one is trying to gain to one’s side, which brings even more emphasis on the economic
intelligence aspect of this type of operation. There are also issues related to the speed a
country can absorb economic influx and a need to ensure that this development does so in
a way that legitimizes the local institutions.
As militaries try to wrestle with ways to minimize the resources needed to win
their fight, more reflections are made on what does winning means. After all, in the
context of current conflicts, where the line between the conflict and day to day life of the
population is more and more blurred, the presence of a foreign military must be perceived
as a force for good by that population and, in order to do so, a savvy military leader will
do well to ensure that all its effects, intended or not, pushes towards that goal as opposed
to the simple destruction of its enemy.48
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