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Afghanistan: Current Issues
and U.S. Policy

Summary

Afghanistan is a fragile state attempting, with substantial U.S. help and
guidance, to stabilize after more than 22 years of warfare, including aU.S.-led war
that brought the current government to power. Before the U.S. military campaign
against the Taliban began on October 7, 2001, Afghanistan had been mired in
conflict since the Soviet invasion of Afghanistan in 1979. The Taliban ruled most
of Afghanistan from 1996 until its collapse in December 2001 at the hands of the
U.S.-led military campaign.

The defest of the Taliban enabled the United States and its coalition partnersto
send forces throughout Afghanistan to search for Taliban and Al Qaedafightersand
leadersthat remain at large, including Al Qaedafounder Osamabin Laden. Sincethe
fall of the Taliban, Afghan citizens are enjoying new personal freedoms that were
forbidden under the Taliban, about 2 million Afghan refugees have returned, and
women have returned to schools, the workforce, and participationin politics. At the
same time, thereis alack of security in many parts of Afghanistan, particularly the
southeast, which was the power base of the Taliban. Security concerns are widely
believed to be slowing the pace of reconstruction, asisthe high degree of autonomy
exercised by regiona governors of the various ethnically dominated localities.

On May 1, the United States and the Afghan government declared major U.S.-
led combat to have ended and that U.S.-led forces would henceforth concentrate on
stabilization. U.S. stabilization measures include training and extending the writ of
the national government, building a new Afghan national army, supporting an
international security force (ISAF), and setting up regional enclavesto create secure
conditions for reconstruction. To help foster devel opment, the United Nations and
the Bush Administration have lifted most sanctions imposed on Afghanistan since
the Soviet occupation. The United States gave Afghanistan a total of over $815
millioninaid during FY 2002, but aid will risefor FY 2003 to about $1.8 billion after
factoring in anew additional ($1 billion) aid package reported in July 2003.

Although with some difficulty, political reconstruction is following the route
laid out by major Afghan factions and the international community during the U.S.-
ledwar. OnDecember 5, 2001, major Afghan factions, meeting under U.N. auspices
in Bonn, signed an agreement to form an interim government that ran Afghanistan
until atraditional national assembly (“loyajirga’) was held June 11-19, 2002. The
loya jirga delegates selected a new government to run Afghanistan for the next two
years and approved Hamid Karzal, a Pashtun, to continue as leader for that time, but
the assembly adjourned without establishing a new parliament. Preparations are
proceeding for another loyajirgato approve a new constitution (October 2003) and
then national elections for the leadership and a parliament.

This paper will be updated as warranted by major devel opments.
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Afghanistan: Current Issues
and U.S. Policy

Background to Recent Developments

Afghanistan became unstable in the 1970s as both its Communist Party and its
Islamic movement grew in strength and becameincreasingly bitter opponentsof each
other.* Theinstability shattered therel ative peace and progressthat characterized the
rule of King Mohammad Zahir Shah, who reigned during 1933 - 1973. Zahir Shah
wasthelast King in Afghanistan’smonarchy, whichwasfoundedin 1747 by Ahmad
Shah Durrani. Prior to the founding of the monarchy, Afghanistan did not exist as
a distinct political entity, but was a territory inhabited by tribes and tribal
confederations often linked to neighboring nations. Zahir Shah was the only
surviving son of King Mohammad Nadir Shah (1929-1933), whose rule followed
that of King Amanullah Khan (1919-1929), after a brief rule in 1919 by a Tajik
strongman named Bacha-i-Saggo. King Amanullah Khan launched attacks on
British forces in Afghanistan shortly after taking power and won complete
independence from Britain as recognized in the Treaty of Rawalpindi (August 8,
1919). He was considered a secular modernizer and who presided over a
government in which all ethnic minorities participated.

Zahir Shah is remembered fondly by many older Afghans for promulgating a
constitution in 1964 that established a national legislature and promoting freedoms
for women, including freeing them from the veil. However, possibly believing that
doing so would enable him to limit Soviet support for communist factions in
Afghanistan, Zahir Shah also entered into a significant political and arms purchase
relationship with the Soviet Union.

Whileundergoing medical treatment in Italy, Zahir Shahwasoverthrown by his
cousin, Mohammad Daoud, a military leader. Daoud established a dictatorship
characterized by strong state control over the economy. After taking power in 1978
by overthrowing Daoud, the communists, first under Nur Mohammad Taraki and
then under Hafizullah Amin (leader of arival communist faction who overthrew
Taraki in 1979), attempted toimposeradical socialist changeon atraditional society.
The communists tried to redistribute land and bring more women into government
positions. These moves spurred recruitment for Islamic parties and their militias
opposed to communist ideology. The Soviet Union sent troops into Afghanistan on
December 27, 1979 to prevent a seizure of power by the Islamic-oriented militias

! For more information, see CRS Report RL31389, Afghanistan: Challenges and Options
for Reconstructing a Stable and Moderate State, by Richard Cronin; and CRS Report
RL 31759, Reconstruction Assistance in Afghanistan: Goals, Priorities, and Issues for
Congress, by Rhoda Margesson.
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that later became known as “mujahedin”? (Islamic fighters), and thereby keep
Afghanistan pro-Soviet. Upon their invasion, the Soviets ousted Hafizullah Amin
and installed its local ally, Babrak Karmal, as Afghan president.

After the Sovietsoccupied Afghani stan, theU.S.-backed mujahedin fought them
effectively, and Soviet occupation forces were never able to pacify all areas of the
country. The Soviets held major cities, but the outlying mountainous regions
remained largely under mujahedin control. The mujahedin benefitted from U.S.
weapons and assistance, provided through the Central Intelligence Agency, working
closely with Pakistan’s Inter-Service Intelligence directorate (1S1). That weaponry
included man-portable shoulder-fired anti-aircraft systems called “ Stingers,” which
proved highly effective against Soviet aircraft. The Islamic guerrillas also hid and
stored weaponry in a large network of natura and manmade tunnels and caves
throughout Afghanistan. The Soviet Union’s losses mounted, and domestic opinion
shifted against thewar. In 1986, perhapsin an effort to signal some flexibility on a
possible political settlement, the Soviets replaced Babrak Karmal with the more
pliable former director of Afghan intelligence (Khad), Najibullah Ahmedzai (who
went by the name Najibullah or, on some occasions, the abbreviated Ngjib).

On April 14, 1988, the Soviet Union, led by reformist leader Mikhail
Gorbachev, agreed to a U.N.-brokered accord (the Geneva Accords) requiring it to
withdraw. The Soviet Union completed the withdrawal on February 15, 1989,
leaving in place a weak communist government facing a determined U.S. backed
mujahedin. A warming of superpower relations moved the United States and Soviet
Union to try for a political settlement to the internal conflict. From late 1989, the
United States pressed the Soviet Union to agree to amutual cutoff of military aid to
thecombatants. Thefailed August 1991 coupinthe Soviet Unionreduced Moscow’ s
capability for and interest in supporting communist regimes in the Third World,
leading Moscow to agree with Washington on September 13, 1991, to ajoint cutoff
of military aid to the Afghan combatants.

The State Department has said that atotal of about $3 billion in economic and
covert military assistance was provided by the U.S. to the Afghan mujahedin from
1980 until the end of the Soviet occupation of Afghanistan in 1989. Press reports
and independent experts believethe covert aid program grew from about $20 million
per year in FY 1980 to about $300 million per year during fiscal years 1986 - 1990.
Even beforethe 1991 U.S.-Soviet agreement on Afghanistan, the Soviet withdrawal
had decreased the strategic and political value of Afghanistan and made the
Administration and Congresslessforthcomingwith funding. For FY 1991, Congress
reportedly cut covert aid appropriations to the mujahedin from $300 million the
previous year to $250 million, with half the aid withheld until the second half of the
fiscal year. Although the intelligence authorization bill was not signed until late
1991, Congress abided by the aid figures contained in the bill .2

2 The term refers to an Islamic guerrilla; literally “one who fightsin the cause of Islam.”

3 See “Country Fact Sheet: Afghanistan,” in U.S. Department of State Dispatch. Volume
5, No. 23, June 6, 1994. Page 377.
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With  Soviet backing _ -
withdrawn, on March 18, 1992, Population: 27.7 million (July 2002 est.)
Afghan President Najibullah

) Ethnic Groups: Pashtun 44%; Tajik 25%;
publicly agreed to step down Uzbek 8%; Hazara10%; others
once an Interim government 13%
wasformed. Hisannouncement o _ _ B

Religions: Sunni Muslim 84%; Shiite

set off a wave of regime
defections, primarily by Uzbek
and Tajik ethnic militias that | GDP Per Capita: $800/yr
had previously been alied with
the Kabul government, External Debt: $5.5 billion (1996 est.)

including that of Uzbek militia

Muslim 15%; other 1%

. Major Exports: fruits, nuts, carpets, semi-
commander Abdul Rashid precious gems
Dostam (see below).
Major Imports: food, petroleum, capital goods

Joining with the defectors,
prominent mujahedin
commander Ahmad Shah
Masud (of thelslamic Society, alargely Tajik party headed by Burhannudin Rabbani)
sent hisfightersinto Kabul, paving theway for theinstallation of amujahedin regime
on April 18, 1992. Masud, nicknamed “Lion of the Panjshir,” had earned a
reputation as a brilliant strategist by successfully preventing the Soviets from
occupying his power base in the Panjshir Valley of northeastern Afghanistan. After
failingto flee, Nagjibullah, hisbrother, and afew aidesremained at aU.N. facility in
Kabul until the Taliban movement later seized control and hanged them.

Source: CIA World Factbook, 2002.

Thefall of Najibullah brought the mujahedin parties to power in Afghanistan
but also exposed the serious differences among them. Under an agreement among
all the major mujahedin parties, Burhannudin Rabbani became President in June
1992, with the understanding that he would leave office in December 1994. His
refusal to step down at the end of that time period — on the grounds that political
authority would disintegrate in the absence of a clear successor — led many of the
other parties to accuse him of monopolizing power. His government faced daily
shelling from another mujahedin  commander, Pakistan-backed Gulbuddin
Hikmatyar, aradical 1slamic fundamentalist who headed afaction of Hizb-e-Islami
(Islamic Party) and who was nominally the PrimeMinister. Four years(1992-1996)
of civil war among the mujahedin followed, destroying much of Kabul and creating
popular support for the Taliban. (Hikmatyar was later ousted by the Taliban from
his powerbase around Jalalabad despite sharing the Taliban’ sideology and Pashtun
ethnicity, and he fled to Iran before returning to Afghanistan in early 2002.)

The Rise and Reign of The Taliban

TheTaliban movement wasformed in 1993-1994 by Afghan Islamic clericsand
students, many of them former mujahedin who had become disillusioned with
continued internal conflict and moved into the western areas of Pakistan to study in
Islamic seminaries (“madrassas’). They weremostly ultra-orthodox Sunni Muslims
who practice a form of Islam, “Wahhabism,” similar to that practiced in Saudi
Arabia. The Taliban was composed overwhelmingly of ethnic Pashtuns (Pathans)
from rural areas of Afghanistan. Pashtuns constitute a plurality in Afghanistan,
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accounting for about 38% of Afghanistan’s population of about 26 million. Taliban
members viewed the Rabbani government ascorrupt, responsiblefor continued civil
war and the deterioration of security inthemajor cities, and exclusiveof the Pashtun
majority. Withthe help of defectionsby sympathetic mujahedin fighters, the Taliban
seized control of the southeastern city of Qandahar in November 1994, and continued
to gather strength. The Taliban’ s early successes encouraged further defections, and
by February 1995, it had reached the gates of Kabul, after which an 18-month
stalemate around the capital ensued. In September 1995, the Taliban captured Herat
province, on the border with Iran, and expelled the pro-Iranian governor of the
province, Ismail Khan. In September 1996, a string of Taliban victories east of
Kabul led to thewithdrawal of the Rabbani government to the Panjshir Valley north
of Kabul with most of its heavy weapons; the Taliban took control of Kabul on
September 27, 1996.

The Taliban lost much of its international support as its policies unfolded. It
imposed strict adherence to Islamic customs in areas it controls, and used harsh
punishments, including executions, on transgressors. The Taliban regime made
extensive use of its Ministry for the Promotion of Virtue and the Suppression of
Vice, a force of religious police officers that often used violence and physical
punishments to enforce Islamic laws and customs. It banned television, popular
music, and dancing, and required males to wear beards. It prohibited women from
attending school or working outside the home, except in health care.

Several U.N. Security Council resolutions, including 1193 (August 28, 1998)
and 1214 (December 8, 1998), urged the Taliban to end discrimination against
women, although without success. During aNovember 1997 visit to Pakistan, then
Secretary of State Madeleine Albright attacked Taliban policies as despicable and
intolerable. U.S. women's rights groups like Feminist Majority and the National
Organization for Women (NOW) mobilized to stop the Clinton Administration from
recognizing the Taliban government unless it atered its treatment of women. On
May 5, 1999, the Senate passed S.Res. 68, aresolution calling on the President not
to recognize any Afghan government that discriminates against women.

In what most consider one of its most extreme excesses, in March 2001 the
Taliban ordered the destruction of two large Buddhastatues, dating to the 7" century.
TheTaliban claimed it ordered the destruction of the statues, which it considered un-
Islamic, after representatives of the United Nations Economic, Social, and Cultural
Organization (UNESCO) offered to fund preservation of the statues. Othersbelieve
the move was areaction to U.N. sanctionsimposed in December 2000 (see below).
The destruction provoked widespread condemnation, even among other Islamic
states, including Pakistan. Some international groups are looking at the possibility
of rebuilding the statues, although at least one group has said doing so will be
extremely difficult technically.

Mullah Muhammad Umar/Taliban Leaders. During the war against the
Soviet Union, Taliban founder Mullah Muhammad Umar fought in the Hizb-e-1slam
(Islamic Party) mujahedin party led by Yunis Khalis. During Taliban rule, Umar
held thetitle of Head of State and Commander of the Faithful. Helost an eyeduring
the anti-Soviet war, rarely appeared in public, and did not take an active role in the
day-to-day affairs of governing. However, intimes of crisis or to discuss pressing
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issues, he summoned Taliban leaders to meet with him in Qandahar. Considered a
hardliner within the Taliban regime, Mullah Umar forged aclose personal bond with
bin Laden and was adamantly opposed to meeting U.S. demands to hand him over
tofacejustice. Bornin Uruzgan province, Umar is about 54 yearsold. Histen year
old son, as well as his stepfather, reportedly died at the hands of U.S. airstrikesin
early October 2001. Umar, having reportedly fled Qandahar city when the Taliban
surrendered the city on December 9, 2001, is till at large.

Deterioration of U.S. Relations With the Taliban

The Clinton Administration diplomatically engaged the Taliban movement as
it was gathering strength, but U.S. relations with the Taliban deteriorated sharply
during the 5 years that the Taliban were in power in Kabul, to the point where the
United States and the Taliban were largely adversarieswel | before the September 11
attacks. Clinton Administration officials say that they did not consider al-out U.S.
military actionto oust the Taliban from power because domestic U.S. support for that
step, prior to the September 11 attacks, was lacking. Despite the deterioration,
Clinton Administration officials including Assistant Secretary of State for South
Asian Affairs Karl Inderfurth met periodically with Taliban officials. At the same
time, the United Stateswithheld recognition of Taliban asthelegitimate government
of Afghanistan, formally recognizing no faction asthe government. On the basis of
the lack of broad international recognition of Taliban, the United Nations seated
representatives of the former Rabbani government, not the Taliban. The United
States closed itsembassy in Kabul in January 1989, just after the Soviet pullout from
Afghanistan, and the State Department ordered the Afghan embassy in Washington,
D.C., closed in August 1997 because of apower struggle within it between Rabbani
and Taliban supporters.

WEell before the September 11, 2001, attacks, the Taliban's alliance with Al
Qaedaleader Osamabin Laden had becomethe Clinton Administration’ soverriding
bilateral agendaitemin U.S. policy toward Afghanistan.* After the August 7, 1998,
Al Qaeda bombings of the U.S. embassies in Kenya and Tanzania, the Clinton
Administration placed progressively more pressure on the Taliban to extradite bin
Laden, adding sanctions, some military action, reported covert intelligence
operations, and the threat of further punishments to ongoing diplomatic efforts.

e DuringhisApril 1998 visit to Afghanistan, Ambassador Richardson
asked the Taliban to hand bin Laden over to U.S. authorities, but he
was rebuffed.

e On August 20, 1998, the United States fired cruise missiles at
alleged bin Laden-controlled terrorist training camps in retaliation
for the embassy bombings in Kenya and Tanzania.

4 For more information on bin Laden and his Al Qaeda organization, see CRS Report
RL 31119, Terrorism: Near Eastern Groupsand Sate Soonsors, 2001, September 10, 2001.
Seeadso CRSReport RS20411, Afghanistan: Connectionsto Islamic Movementsin Central
and South Asia and Southern Russia.
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e On July 4, 1999, because of the Taliban’'s hosting of bin Laden,
President Clinton issued Executive Order 13129, imposing aban on
U.S. trade with Taliban-controlled portions of Afghanistan and
blocking Taliban assetsin U.S. financial institutions. The Taliban
was not designated as aterrorist group, nor was Afghanistan named
a state sponsor of terrorism. (President George W. Bush revoked
Executive Order 13129 on the groundsthat the Taliban government
has been dismantled.)

e On October 15, 1999, with Russian support, the United States
achieved adoption of U.N. Security Council Resolution 1267, the
first U.N. resolution sanctioningthe Talibanregime. The resolution
banned flights outside Afghanistan by Arianaairlines, and directed
U.N. member states to freeze Taliban assets.

e On December 19, 2000, again by combining diplomatic forceswith
Russia, the United States achieved adoption of U.N. Security
Council Resolution 1333, a follow-on to Resolution 1267. The
major additional provisions of the Resolution included: (1) a
worldwide prohibition against the provision of arms or military
advice to the Taliban and a requirement (directed against Pakistan)
that al countrieswithdraw any military advisersthat are helping the
Taliban; (2) acall for all countries to reduce the size of or close
Taliban representative missionsin their countries; (3) arequirement
that all countriesfreeze any bin Laden/Al Qaedaassetsthat could be
identified; (4) a prohibition on any supply to areas under Taliban
control of the chemical acetic anhydride, which is used to produce
heroin; and (5) aban on foreign travel by all Taliban officials at or
above the rank of Deputy Minister, except in humanitarian
circumstances. OnJuly 30, 2001, theU.N. Security Council adopted
Resolution 1363, providing for the stationing of monitorsin Pakistan
to ensure that no weapons or military advice was being provided by
the Taliban. (In the aftermath of the Taliban’s ouster from power,
these provisions were narrowed to focus on Al Qaeda, and not the
Taliban, by U.N. Security Council Resolution 1390 of January 17,
2002.)

Although press reports in May 2002 said the Bush Administration was
considering, prior to the September 11 attacks, aplantotry to destabilizethe Taliban,
the Bush Administration maintained dialogue with the Taliban. In compliance with
U.N. Security Council Resolution 1333, in February 2001 the State Department
ordered the closing of a Taliban representative office in New York. The Taliban
compliedwith thedirective, but itsrepresentative, Abdul Hakim Mujahid, continued
to operate informally. In March 2001, Bush Administration officials received a
Taliban envoy, Rahmatullah Hashemi, to discuss bilateral issues. Three State
Department officers visited Afghanistan in April 2001, thefirst U.S. visit since the
August 1998 bombings of the Al Qaeda camps, although the purpose of thevisit was
described as assessing the humanitarian needs and not furthering U.S.-Taliban
relations.
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Asdidtheexecutivebranch, Congressbecamehighly critical of the Talibanwell
before the September 11 attacks. A sense of the Senate resolution (S.Res. 275) that
resolving the Afghan civil war should be atop U.S. priority passed that chamber by
unanimous consent on September 24, 1996. A similar resolution, H.Con.Res. 218,
passed the House on April 28, 1998.

After September 11, legidlative proposal sbecamesignificantly moreadversarial
toward the Taliban. One bill, H.R. 3088, stated that it should be the policy of the
United States to remove the Taliban from power and authorized a drawdown of up
to $300 million worth of U.S. military supplies and services for the anti-Taliban
opposition. Thebill, aswell asanother bill (H.R. 2998, introduced October 2, 2001),
established a “Radio Free Afghanistan” broadcasting service under RFE/RL. On
February 12, 2002, the House passed the Senate version of H.R. 2998 providing $17
million funding for the radio broadcasts for FY2002. President Bush signed the hill
into law on March 11, 2002 (P.L. 107-148).

Coalescence of the “Northern Alliance”

Theriseof the Taliban movement, itsimposition of puritanical ISlamicrule, and
its alliance with bin Laden not only alienated the United States but caused other
Afghan power centers to make common cause with ousted President Rabbani and
commander Ahmad Shah Masud. These opposition groups alied into a“Northern
Alliance” shortly after Kabul fell to the Taliban in 1996. The Persian-speaking,
mainly ethnic Tajik coreof theNorthern Alliancewaslocated not only inthe Panjshir
Valley of the northeast but aso in western Afghanistan near the Iranian border. The
fighters in the west were generaly loya to the charismatic Ismail Khan, who
regained the governorship of his former stronghold in Herat and surrounding
provinces after the Taliban collapse of mid-November 2001.

General Dostam. One non-Tajik component of the Northern Alliance was
the ethnic Uzbek militiaforce (the Junbush-Méelli, or National Islamic Movement
of Afghanistan) of General Abdul Rashid Dostam. Uzbeks constitute about 6% of
the population, compared with 25% that are Tgjik. Dostam was best known for his
break with Nagjibullah in early 1992, the key defection that paved the way for the
overthrow of theNgjibullah regime. He subsequently fought against Rabbani during
his presidency in an effort to persuade him to yield power, but Dostam later joined
the Northern Alliance after the Taliban took power in Kabul. Dostam once
commanded about 25,000 troops, significant amounts of armor and combat aircraft,
and even some Scud missiles, but infighting within hisfaction left him unableto hold
off Talibanforces. The Taliban captured hispower basein August 1998, leaving him
in control of only small areas of northern Afghanistan near the border with
Uzbekistan. During the U.S.-led war against the Taliban, he, in concert with aTgjik
commander Atta Mohammad and a Shiite Hazara commander Mohammad
Mohaqqiq, recaptured Mazar-e-Sharif from the Taliban. There have been tensions
among thethreein governing the city and its environs since, often resulting in minor
clashes. Clashes in July 2002 necessitated mediation by the U.N. personnel in
Afghanistan (UNAMA, U.N. Assistance Mission in Afghanistan).

Hazara Shiites. Shiite Muslim parties composed mainly of members of
Hazaratribes were generally less active against the Soviet occupation than were the
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Sunni parties and joined the anti-Taliban opposition. The Hazaras are prominent in
central Afghanistan, particularly Bamiyan Province. The main Shiite Muslim party
is Hizb-e-Wahdat (Unity Party, an aliance of eight Hazara tribe Shiite Muslim
groups), which was part of Rabbani’ s government for most of his rule during 1992-
1996. Hizb-e-Wahdat has traditionally received some materia support from Iran,
whose population practices Shiism and has an affinity for the Hazaras. Hizb-e-
Wahdat forces occasionally retook Bamiyan city from the Taliban but were unable
to hold it, until the Taliban collapse of November 2001 in the U.S.-led war.

Sayyaf Militia. Another mujahedin party leader, Abd-i-Rab Rasul Sayyaf,
heads a Pashtun-dominated faction called the Islamic Union for the Liberation of
Afghanistan. Sayyaf lived many yearsin and is politically close to Saudi Arabia,
which shares his interpretation of Sunni Islam. Thisinterpretation (“Wahhabism™)
was also shared by the Taliban, which partly explainswhy many of Sayyaf’ sfighters
originally defected to the Taliban movement when that movement wastaking power.
Although he is a Pashtun, Sayyaf was allied with the Northern Alliance and placed
hisforcesat Alliancedisposal. Sayyaf isconsidered personally closeto Rabbani and
is reputedly maneuvering in concert with Rabbani for afuture leadership role.

September 11 Attacks and Operation Enduring Freedom

The political rivaries among opposition groups hindered their ability to shake
the Taliban’s grip on power. Inthefew years prior to the beginning of the U.S.-led
war, the opposition steadily lost ground, even in areas outside Taliban’s Pashtun
ethnic base. By the time of the war, the Taliban controlled at least 75% of the
country and almost all major provincial capitals. The Northern Alliance suffered a
major setback on September 9, 2001, two days before the September 11 attacks that
led to the U.S. intervention in Afghanistan, when Northern Alliance military leader
Ahmad Shah Masud was assassinated at his headquarters by suicide bombers
allegedly linked to Al Qaeda. His successor was his intelligence chief, General
Muhammad Fahim, whoisaveteran commander but |acked theauthority or charisma
of Masud.

The United States decided to go to war against the Taliban regime when the
Taliban, immediately after the September 11 attacks, refused a U.S. demand to
extradite Al Qaeda founder Osama bin Laden, strongly suspected by the
Administration of authorizing the September 11 attacks. The Bush Administration
decided that a friendly regime in Kabul was needed to create the conditions under
which U.S. forces could battle and search for Al Qaedaactivistsin Afghanistan. The
U.S-led war in Afghanistan began on October 7, 2001 (Operation Enduring
Freedom). The campaign consisted of U.S. airstrikes on Taliban and Al Qaeda
forces, coupled with targeting by U.S. special operations forces working in
Afghanistan with the Northern Alliance and other anti-Taliban forces. Taliban
control of the north collapsed first, followed by its control of southern Afghanistan,
which it progressively lost to pro-U.S. Pashtun forces, such as those of Hamid
Karzai, who is now President. Karzai, the 47-year-old leader of the powerful
Popolzai tribe of Pashtuns, had entered Afghanistan in October 2001 to organize
Pashtun resistance to the Taliban, and he was supported in that effort by U.S. special
forces. By the time the Taiban had been defeated, Northern Alliance forces
controlled about 70% of Afghanistan, including Kabul, which they captured on



CRS9

November 12, 2001. Groups of Pashtun commanders took control of cities and
provinces in the east and south. One example is Ghul Agha Shirzai, now the
governor of Qandahar province and environs.

Degspite the overwhelming defeat of the Taliban, small Taliban and Al Qaeda
groupsreportedly continueto operatethroughout Afghanistan. TheUnited Stateshas
about 9,000 troops in and around Afghanistan, and coalition forces are contributing
another 2,000 to Operation Enduring Freedom. (Other countries are contributing an
additional 4,600 to the separate International Security Assistance Force (ISAF), as
discussed below.) The United States and its Afghan allies conducted “Operation
Anaconda’ in the Shah-i-Kot Valley south of Gardez during March 2 - 19, 2002, to
eliminate a pocket of as many as 800 Al Qaeda and Taliban fighters. Inlate March
2003, about 1,000 U.S. troops launched araid on suspected Taliban or Al Qaeda
fightersinvillages around Qandahar. Duringavisit to Afghanistan on May 1, 2003,
Secretary of Defense Rumsfeld and Afghan president Karzai said that major combat
operations have ended. In early May 2003, outgoing commander of U.S. forcesin
Afghanistan, Lt. Gen. Dan McNeil, said security isimproving and that the United
States might be able to begin drawing down its forces in Afghanistan in 2004.°

Nonetheless, a perception of insecurity remains, as noted below, and small
engagements continueto take place with armed groups conducting occasional rocket
and small arms attacks on U.S., Afghan, international security force, and other
targets. On June 7, 2003, a suicide bomber killed four German soldiers serving with
ISAF.

Among theongoing military missions, U.S. Special OperationsForcescontinue
to hunt in Afghanistan and over the border into Pakistan for bin Laden. He escaped
the U.S.-Afghan offensive against the Al Qaeda stronghold of ToraBorain eastern
Afghanistan in December 2001, but fresh reports of his possible location reportedly
surfaced after the arrest on March 2, 2003, of top Al Qaeda planner Khalid Shaikh
Mohammed. U.S. forcesare a so continuing to try to locate and combat forces loyal
to former mujahedin leader Gulbuddin Hikmatyar (seeabove). Hikmatyar hasallied
with and tried to rally Taliban and Al Qaeda remnants against U.S. forces and the
Karzai government. On February 19, 2003, theU.S. government formally designated
Hikmatyar as a “Specialy Designated Global Terrorist,” under the authority of
Executive Order 13224. That order subjected named terrorists and terrorist-rel ated
institutions to financial and other U.S. sanctions. His group, “Hizb-e-1slami
Gulbuddin” was analyzed in the section on “other terrorist groups’ in the State
Department’s report on international terrorism for 2002, released April 30, 2003.
However, the group isnot formally designated as a“foreign terrorist organization.”

War-Related Costs and Casualties. No reliable Afghan casualty figures
for the war on the Taliban and Al Qaeda have been announced, but estimates by
researchers of Afghan civilian deaths generally cite figures of “several hundred”
civilian deaths. On July 1, 2002, a U.S. airstrike on suspected Taliban leaders in
Uruzgan Province, the home province of Taliban head Mullah Umar, mistakenly

®Kraul, Chris. Troops Could Leave Afghanistanin 2004. LosAngelesTimes, May 5, 2003.
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killed about 40 civilians. Asof June 2003, about 45 U.S. service persons have been
killed in the Afghanistan theater of Operation Enduring Freedom, including from
enemy fire, friendly fire, and non-hostile deaths (accidents). Of coalition forces, 4
Canadian and 1 Australian military personnel were killed in hostile circumstances.
In addition, according to CENTCOM, there have been ten U.S. deaths in the
Philippinestheater of Operation Enduring Freedom (operationsagainst the Al Qaeda-
affiliated Abu Sayyaf organization), all of which resulted from a helicopter crash.

Incremental costs of U.S. operations in Afghanistan appear to be relatively
stable. The Defense Department comptroller Dov Zakheim said in early 2003 that
the incremental costs of U.S. operations in Afghanistan are running about $900
millionto $1 billion per month. About $13billioninincremental costswereincurred
in FY2002.

Post-War Stabilization Efforts

The war against Al Qaeda and the Taliban paved the way for a pre-existing
U.N. effort to form a broad-based Afghan government. The government appears
stable at the national level, but mgor tensions still exist between the centra
government and the local governors of the various ethnic regions. In many respects,
this “ center-periphery” tension has existed throughout Afghan history.

Pre-September 11 United Nations Mediation. For the 8 years prior to
the U.S.-led war, the United States worked primarily through the United Nationsto
endtheAfghan civil conflict, becausetheinternational body wasviewed asacredible
mediator by al sides. It was the forum used for ending the Soviet occupation.
However, some observers criticized U.S. policy as being insufficiently engaged in
Afghan mediation to bring about a settlement. After the fall of Ngjibullah in 1992,
a succession of U.N. mediators — former Tunisian Foreign Minister Mahmoud
Mestiri (March 1994-July 1996); German diplomat Norbert Holl (July 1996-
December 1997); and Algeria sformer Foreign Minister Lakhdar Brahimi (August
1997-October 1999) — sought to arrange a ceasefire and a peaceful transition to a
broad-based government. The proposed process for arranging a transition
incorporated many ideas of former King Zahir Shah and other experts, in which a
government was to be chosen through atraditional Afghan selection process - the
holding of aloya jirga, agrand assembly of notable Afghans. These U.N. efforts, at
times, appeared to make significant progress, but ceasefires and other agreements
between the warring factions aways broke down. Brahimi suspended his activities
in frustration in October 1999. Another U.N. mediator, Spanish diplomat Fransesc
Vendrell, was appointed.

The “Six Plus Two” and Geneva Contact Groups. Incoordination with
direct U.N. mediation efforts, the “Six Plus Two” contact group began meeting in
early 1997; the group consisted of the United States, Russia, and the six states
bordering Afghanistan: Iran, China, Pakistan, Turkmenistan, Uzbekistan, and
Tajikistan. The group was created following informa meetings of some of the key
outside parties, in which the United States and others agreed not to provide weapons
to the warring factions. (In June 1996, the Administration formally imposed a ban
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on U.S. sales of armsto al factionsin Afghanistan, apolicy aready that had been
aready in placelessformally.?) In 2000, possibly because of thelack of progress by
the Six Plus Two, another contact group began meeting in Geneva, and with more
frequency than the Six Plus Two. The Geneva grouping included Italy, Germany,
Iran, and the United States. Another Afghan-related grouping multilateral mediating
grouping consisted of somelslamic countriesoperating under thead-hoc“ Committee
on Afghanistan” under the auspi ces of the Organi zation of Islamic Conference (OIC).
The countriesin that ad-hoc committee include Pakistan, Iran, Guinea, and Tunisia.

King Zahir Shah and the Loya Jirga Processes. During the period of
Taliban rule, the United States also supported initiatives coming from Afghans
inside Afghanistan and in exile. During 1997, Afghans not linked to any of the
warring factions began anew peaceinitiative called the IntraAfghan Dialogue. This
grouping, consisting of former mujahedin commanders and clan leaders, held
meetings during 1997 and 1998 in Bonn, Frankfurt, Istanbul, and Ankara. Another
group, based on the participation of former King Zahir Shah, was centered in Rome
(“Rome Grouping”), where the former King lived. A third grouping, calling itself
the “Cyprus Process,” consisted of former Afghan officials and other Afghan exiles
generally sympathetic to Iran, including arelative of Gulbuddin Hikmatyar.

Post-September 11 Efforts. The September 11 attacksand the start of U.S.
military action against the Taliban injected new urgency into the search for a
government that might replace the Taliban. In late September 2001, Brahimi was
brought back as the U.N. representative to help arrange an alternative government,
an effort that, it was hoped, would encourage defections within Taliban ranks and
hasten its demise. On November 14, 2001, the U.N. Security Council adopted
Resolution 1378, calling for a “central” U.N. role in establishing a transitional
administration and inviting member states to send peacekeeping forces to promote
stability and secure the delivery of humanitarian assistance.

Bonn Conference/lnterim Government. Many of the hopes for a post-
Taliban government at first appeared to center ontheformer King. A 2-day (October
25-26, 2001) meeting of more than 700 Afghan tribal elders in Peshawar, Pakistan
(* Peshawar Grouping”) issued a concluding statement calling for the return of the
former King. However, neither the King' s representatives nor those of the Northern
Alliance attended the gathering, instead airing suspicions that the meeting was
orchestrated by Pakistan for its own ends.

Inlate November 2001, after Kabul had fallen on November 12, 2001, del egates
of the magor Afghan factions — most prominently the Northern Alliance and
representatives of the former King — gathered in Bonn, Germany, at the invitation
of the United Nations. The Taliban was not invited. On December 5, 2001, the
factions signed an agreement to form a 30-member interim administration to govern
until the holding in June 2002 of a loyajirga, to be opened by theformer King. The
loya jirgawould then chooseanew government to run Afghanistan for the next two
yearsuntil a new constitution is drafted and national electionsheld. Theloyajirga
also would establish a 111-member parliament. According to the Bonn agreement,

® Federal Register, Volume 61, No. 125, June 27, 1996. Page 33313.
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the new government was to operate under the constitution of 1964 until a new
constitution isadopted. Thelast loyajirga that waswidely recognized aslegitimate
was held in 1964 to ratify a constitution. Communist leader Ngjibullah convened a
loyajirgain 1987 largely to approve his policies; that gathering was widely viewed
by Afghans asillegitimate.

The Bonn agreement aso provided for an international peace keeping force to
maintain security, at least in Kabul. Northern Allianceforcesweretowithdraw from
Kabul, according to the Bonn agreement, but forces under the command of Defense
Minister Fahim have remain garrisoned there. The Bonn conference’ s conclusions
were endorsed by U.N. Security Council Resolution 1385 (December 6, 2001), and
theinternational peacekeeping force was authorized by Security Council Resolution
1386, adopted December 20, 2001. (For text, seethe U.N. website’ srelated page at
[ http://www.uno.de/frieden/af ghani stan/talks/agreement.htm].)

At the Bonn conference, Hamid Karzai was selected chairman of the interim
administration, which governed as of December 22, 2001. Karza presided over a
cabinet in which a slight majority (17 out of 30) of the positions were held by the
Northern Alliance, with this block holding the key posts of Defense (Mohammad
Fahim), Foreign Affairs(Dr. Abdullah Abdullah), and Interior (Y unus Qanuni). The
threeareethnic Tajiks, with theexception of Dr. Abdullah, whoishalf Tgjik and half
Pashtun. Thistrio, all of whom areintheir late 40s, were close aidesto Ahmad Shah
Masud and were considered generally well disposed toward the United States.

The Loya Jirga/Elections. In late January 2002, the 21 members of the
commission, including two women, were chosen to prepare for the loya jirga. In
preparation for the assembly, theformer King returned to Afghanistan on April 18,
2002, and he conducted meetings with Afghan notables and local leaders. By the
beginning of June, 381 districtsof Afghanistan had chosen the 1,550 delegatesto the
loya jirga. About two hundred of the delegates were women.

At the loya jirga, which began June 11, 2002, the former King and
Burhannudin Rabbani immediately withdrew from leadership consideration and
endorsed Karzai to continue as Afghanistan’s leader. On June 13, 2002, by an
overwhelming margin, the loya jirga selected Karzai to lead Afghanistan until
national electionsto beheld June 2004. Onitslast day, June 19, 2002, the assembly
approved Karzai’s new cabinet, which included three vice presidents and several
“presidential advisors’ in an effort to balance the ethnic and factional composition
of the government.

In the cabinet endorsed by the 2002 loya jirga, Karzai moved Y unus Qanooni
to head the Ministry of Education and serve as an adviser on security. He was
replaced asInterior Minister by Taf Mohammad Wardak, aPashtun, although hewas
eventually replaced by Ali Jalali. Abdullah and Fahim retained their positions, with
Fahim acquiring the additional title of vice president.
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Other notable changes to the government made by the loya jirga include the
following:

e Ashraf Ghani replaced Hedayat Amin Arsala as Finance Minister
(seebelow). Ghani isaPashtun with ties to international financial
institutions and is well respected in international financial circles.
His ministry iswidely considered Afghanistan’s most efficient and
effective bureau.

e Habiba Sorabi replaced the somewhat outspoken Sima Samar as
Minister of Women’s Affairs.

e Hajji Abdul Qadir, a Pashtun, who was aso governor of Nangahar
Province, switched portfolios to head the Ministry of Public Works
and was appointed a vice president. However, Abdul Qadir was
assassinated by unknown gunmen on July 6. Hedayat Amin Arsala
was appointed a Vice President to replace Qadir. Arsala, aformer
World Bank official, isasupporter of theformer King and arelative
of Pir Ahmad Gaylani, leader of a pro-King mujahedin faction
during the anti-Soviet war.

e Thethird vice president appointed was Karim Khalili, the leader of
afaction of the Hazara Shiite party Hizb-e-Wahdat.

e Herat leader Ismail Khan was given no formal post; he preferred to
remain in his locality rather than take a position in the central
government in Kabul. Hisson, Mir Wais Saddiqwasretained in the
new cabinet to head the Ministry of Civil Aviation and Tourism.

e General Dostam was given no formal post, athough he served as
deputy Defense Minister inthefirst interim administ