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Operationalizing the Comprehensive Approach

“Amateurs think tactics [first], professionals
put logistics and command and control first.”

General Sir David Richards, Chief of the General Staff,
British Army

Core Messages

Strategic Concepts tend to have a life of ten years. The
focus for the next ten years will doubtlessly remain
Afghanistan and, for much of that period, allies will be
engaged in hybrid operations under pressure to do more
with less. For Canada and European allies, this will place
a particular emphasis on tight civil-military synergies.
Moreover, a broad approach to security is very much part
of the emerging European strategic culture.

The Comprehensive Approach is the generation and
application of security, governance and development
services, expertise, structures and resources over time
and distance in partnership with host nations, host
regions, allied and partner governments and partner
institutions, both governmental and non-governmental.

Given the drafting of the new Strategic Concept and the
critical phase into which operations in Afghanistan have
entered, all NATO headquarters should be encouraged to
further experiment and to share their experiences to
enhance the understanding of the Comprehensive
Approach through Allied Command Transformation (ACT).

If the Comprehensive Approach is to work as it should,
the concepts and doctrine underpinning such a cross-
Alliance effort must also be matched by the efficient
generation and use of required resources, political will
and strategic patience.

The Strategic Advisors Group

To tackle the tough issues facing NATO and the
transatlantic community, the Atlantic Council created the
Strategic Advisors Group (SAG). Co-chaired by
Atlantic Council Chairman Senator Chuck Hagel and
Airbus CEO Tom Enders, the SAG is comprised of
North American and European preeminent defense
experts. Founded in 2007 by then-Atlantic Council
Chairman General James L. Jones, General Brent
Scowcroft, and Fred Kempe, the SAG provides timely
insights and analysis to policymakers and the public
on strategic issues in the transatlantic security
partnership through issuing policy briefs and reports,
hosting strategy sessions for senior civilian and military
officials and providing informal expert advice to
decision-makers.

The SAG and its activities are generously sponsored by
the Scowcroft Group, EADS North America, and Airbus.

e The creation of a new Strategic Concept affords the

Alliance an opportunity to restore multinational formations
such as the High Readiness Forces (HRF) and, pivotally,
the NATO Response Force (NRF) as core planning and
effect elements in the Comprehensive Approach. All
bespoke NATO forces have suffered from being
disaggregated by American commands and from the
re-nationalization of the Alliance effort in Afghanistan due
to the particular and peculiar organization of the
International Security Assistance Force (ISAF).

Thus far experience of the international civil-military effort
in Afghanistan has emphasized three weaknesses in the
Allied effort: a) the creation of national stovepipes that
undermine the transnational effort and thus weaken
cross-theater cooperation; b) an inability to measure
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progress (or otherwise) in the key areas of governance,
such as rule of law and development; and c¢) an inability to
speak with one voice to actors in region.

e However, if the goals established by General McChrystal
for ISAF are to be achieved, unity of effort to comprise far
more than the merger of the military counter-terror and
counterinsurgency efforts will be required. The challenge
will be to reach out effectively to include key civilian
partners at an early stage in campaign planning.

e High-level political fusion is also critical to both unity of
purpose and effort and ideally would be achieved through
the driving influence of a senior political figure able to act
as a consistent interface between the political level and all
partners to an operation.

e This is a tipping point for the Alliance. If the Strategic
Concept is not written with at least the understanding of
the fundamentals of operational effectiveness in hybrid
conflict, then the Alliance might persist as a political
organization, but the effective and credible fighting power
upon which it is and must be based could well decline to
the point where no operational or deterrent role is credible.

Operationalizing the Comprehensive
Approach: The Next Steps

Promote a Shared Level of Ambition. For the
Comprehensive Approach to function at the Alliance-level, the
new Strategic Concept must promote a level of ambition to
use NATO to that effect. Indeed, the Comprehensive
Approach must be seen from the outset as a whole-of-
government/s issue with structures built accordingly at
Alliance-level to plan, direct and coordinate with the sustained
backing of nations to support the theater-level effort. Equally,
the Alliance must avoid over-bureaucratizing the process by
avoiding the flags-to-post trap that so undermines

NATO efficiency.

Operationalize the Comprehensive Approach at Alliance
Level. The effective operationalization of the Comprehensive
Approach at an Alliance-level is central to the future utility of
NATO. In turn, the Alliance, given its significance as an actor
in international military operations, is vital to the effective,
legitimate conduct of the Comprehensive Approach if
mission success is to be achieved in future hybrid
operations. The Strategic Concept must state that clearly.

However, experience gained from the operational
experimentation of the Allied Rapid Reaction Corps (ARRC)
suggests that a much more systematic approach at NATO
command level is needed to generate and sustain all
elements and partnerships, with a clear focus on delivering
security, governance and development in-theater.

Create a Comprehensive Approach Command. The
center of gravity of the Comprehensive Approach must be
the four-star theater command with standardized High
Readiness Forces (Land) (HRF (L)) fighting the tactical
battle." Ideally, the Strategic Concept should call for a
bespoke Comprehensive Approach Command under the
Supreme Allied Commander Europe (SACEUR) to ensure
that civil-military integration takes place from top to bottom.
The command should flow from the strategic to the tactical,
with the strategic headquarters not only ensuring that
campaign planning is sound but above all ensuring the
organization and delivery of forces and resources to

the theater.

Adopt a Holistic View of Operations. The new Strategic
Concept should reinforce the notion that operations within
the compass of the Comprehensive Approach must be
based on a holistic view of strategic objectives. It is
particularly important that all partners in an operation share
a common assessment of the possible impact of tactical
operations on overall mission success.

Understand the Critical Role of Influence. Influence is the
central organizing concept for hybrid operations and
successful implementation of the Comprehensive Approach.
All other elements (campaign planning, targeting policy and
strategic communications) are part of a holistic approach to
the generation of influence both in theater and at home.

Create Flexible and Innovative Command and Control.
Flexible and innovative command and control arrangements
across the civil-military spectrum should be one of the big
ideas in the new Strategic Concept. To that end, NATO
strategic commands must become far more rigorous in their
application of a standard model of effective and flexible
command and control, able to embrace and reach out to
key civilian partners (civilian agencies of member and
partner nations, international organizations and non-govern-
mental organizations), supported by High Readiness Forces
that are able to operate at a tactical level as a rotational
planning and command nexus for sustained operations.

1 The seven HRF (L) HQs of NATO’s Force Structure include, in addition to the ARRC, the Eurocorps, the 1st German-Netherlands Corps, the NATO Rapid
Deployment Corps-Italy, the NATO Rapid Deployment Corps-Spain, the NATO Rapid Deployment Corps-Turkey, and the Rapid Reaction Corps-France.

ATLANTIC COUNCIL



Further Reform the NATO Command Structure. NATO
has too many headquarters justified on the basis of politics
and geography rather than function. Ideally, the Allied Joint
Force Command at Brunssum in the Netherlands would be
the supporting command for Headquarters ISAF (HQ ISAF)
in Kabul, with responsibility for pre-deployment training,
deployment of forces and long-term resource planning with
HQ ISAF reporting directly to Supreme Headquarters Allied
Powers Europe (SHAPE) in Belgium. Without such reform,
the tendency of nations to retreat back into national
stovepipes during deployments will persist and all the effort
invested in both a trans-national Comprehensive Approach
(worthy of the name) and multinational formations designed
to generate cost-effective, strategic, theater and tactical
effect will wither.

Build Systematic Relationships with Partners. The new
Strategic Concept should urge the Alliance to seek the
establishment of more systematic relations between partner
institutions, such as the European Union (EU), the
Organization for Security and Cooperation in Europe
(OSCE) and the United Nations (UN). Such relationships
must also be further extended to major non-governmental
organizations and all states engaged in hybrid conflict to
promote a better understanding of achievable aspirations,
enhanced campaign planning and where and when
partnership is essential and possible.

Make the Comprehensive Approach Central to a New
NATO-EU Relationship. NATO-EU relations should be built
on and around the Comprehensive Approach, and the new
Strategic Concept should promote such a vision. The method
implicit in the Comprehensive Approach is central to the
emerging European strategic culture for all its many failings.
Indeed, given that the Comprehensive Approach is the
chosen tool for dealing with complex challenges in complex
places over time and distance, the identity of a deployed
force matters almost as much as the force deployed. There
will be times when it would be politically more efficient to
have an EU rather than a NATO flag on a mission. To that
end, a new EU Strategic Headquarters could be justified
alongside a NATO Comprehensive Approach Command.

Encourage Operational Experimentation. If the
operational experimentation undertaken by the ARRC is to
be capitalized upon, far more work needs to be done to
promote truly credible and effective combined, joint and
comprehensive (CJC) civil-military command and control.
The NRF (or rather a new NRF concept) should lead the
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effort to promote operational experimentation to identify what
is really needed in command and control terms.

Schedule Regular Meetings and Exercises. The Alliance
should call for regular meetings and exercises to enhance a
better understanding of the opportunities for cooperation
(and constraints) and lead to a better understanding of
achievable goals within likely agreed timeframes. Therefore,
building on the Mid-Term Exercise Program, a more
systematic set of exercises is needed with a detailed audit
process with the results shared with all partner institutions
and partner states. Often such exercises should be
civilian-led.

Enhance NATO Civilian Capacity and Capability. NATO
lacks a capability beyond short-term infrastructure
development that is itself limited to the direct support of
deployable forces. To operationalize the Comprehensive
Approach, NATO requires a broader understanding of
capacity and capability development, assured access to
resources and a determination to become involved

in these sectors.

Identify and Recruit Subject Matter Experts. NATO Subject
Matter Experts (SME) are needed both at the center and within
operational headquarters. The Strategic Concept process
should result in NATO overcoming political constraints and
acting to meet this personnel requirement. Certainly, NATO
needs to build civilian capability within structures with
seconded, civilian experts at SHAPE, Joint Force (JF) and HRF
levels. This is different from merely looking after civilians the
Alliance has deployed to a mission, but rather involves the
creation of specific command and control structures to support
such civilian efforts together with systematic access at short
notice to relevant expertise prior to other actors taking the lead.

Build Deployable Civilian Expertise. Civilian expertise will
need to be deployed forward to support headquarters such
as the ARRC. A more systematic approach to training and
education is also needed as part of a Comprehensive
Approach doctrine with a particular focus on how to operate
in a multinational military organization, understand the
contemporary operating environment, build networks with
civilian organizations, and apply different planning
methodologies. To that end, NATO should seek to harmonize
national efforts to create pools of deployable civilian
expertise, as well as further develop its own civilian
capabilities.



Create Dedicated Civilian Planning Elements. HRF
headquarters must be able to effectively “plug and play” with
a cadre of civilian experts built around a dedicated Civilian
Planning Element (CPE) itself embedded in the civil-military
planning and civil support elements of a headquarters. The
CPE must be able to transfer knowledge and know-how to
successors to ensure campaign momentum.

Ensure Continuity at the Politico-Military (Pol-Mil) Level.
Continuity at the pol-mil level is vital. Indeed, NATO is best
placed to develop in-theater leadership and coordinating
mechanisms such as a Policy Steering Group (PSG)/Policy
Action Group (PAG) and a Civilian Planning Element vital to
the successful implementation of the Comprehensive
Approach. However, a PSG/PAG will by its nature be
theater-specific, but CPEs must be developed for all NATO
headquarters and fully integrated into the best practice of
SHAPE and Brunssum. This will ensure that all partners
critical to mission success are brought into the process
(physically as well as figuratively) and thus embrace both
concept and design early in the operational cycle.

Craft Effective Strategic Communications. Promoting
effective strategic communications through the Alliance
must be a central theme of the new Strategic Concept, vital
as it is to the Comprehensive Approach. NATO needs a
public diplomacy effort in support of strategic
communications that goes beyond current structures and
which is properly plugged in to all planning and command
processes. Effective strategic communications explain why
actions are necessary. Effective targeting policy must always
be able to justify such actions in terms of both mission and
public opinion. Broad consultation over policy with key
civilian partners, a wider understanding of what comprises a
strategic communications target (both friends and foes) and
a strategic communications strategy that places all actions
within a broad context would help synchronize and
de-conflict efforts among partners.

Understand the Consequences of Failure. Failure will
mean that the Comprehensive Approach will only ever
“work” if one member (the United States) leads which, while
attractive in the short term, will tend to undermine the
legitimacy and multinational ethos that is vital for mission
success. This would reinforce the tendency of member
nations and partner institutions to retreat into stovepipes and
thus undermine unity of purpose and effort.

Conclusion

The new Strategic Concept must make the operationalization
of the Comprehensive Approach central to the future
development of the Alliance and its modernization. While the
ARRC is to be commended for its attempts to create a
multinational, multi-disciplinary hub, such transformation will
need to go significantly further if a truly multinational culture is
to be created throughout the Alliance. While the United States
is not exempt from the challenge of matching tight forces and
resources to broad horizons, such dilemmas are acute for
Europeans and Canadians. Indeed, only through innovative
and imaginative use of all national security tools (civilian and
military) through institutions such as the Alliance will
Europeans and Canadians be able to plausibly close the gap
between a world that increasingly buffets them and the implicit
and explicit security task-list that emerges from a changing
strategic environment. Indeed, a balance between protection
and projection will be pivotal to the functioning of the Alliance.

NATO is of course the sum of nations’ ambitions. At present
there is a growing gap between aspirations/agreed
concepts and the willingness of nations to meet
commitments. Hybrid operations invariably require nations to
demonstrate strategic patience. Given that the public
finances of most allies are under severe pressure,
investment in quality personnel would offer a cost-effective
opportunity to enhance Alliance effect. If the Alliance could
embrace such a level of ambition, then the transformational
would become the credibly operational and the
Comprehensive Approach would be realized in full. NATO’s
new Strategic Concept must embrace that vision.

June 2010

STRATCON 2010

The Strategic Advisors Group’s STRATCON 2010
project seeks to shape and inform the transatlantic
debate over NATO'’s new Strategic Concept.
STRATCON 2010 will issue publications to define
the critical issues NATO must confront in drafting a
new Strategic Concept. For more information about
the SAG or STRATCON 2010, please contact Vice
President and Director of the Program on International
Security Damon Wilson at dwilson@acus.org or
Program Associate Director Jeff Lightfoot at
jlightfoot@acus.org.

ATLANTIC COUNCIL



The Atlantic Council’s Board of Directors

CHAIRMAN
*Chuck Hagel

CHAIRMAN,
INTERNATIONAL
ADVISORY BOARD
Brent Scowcroft

PRESIDENT AND CEO
*Frederick Kempe

CHAIRMAN EMERITUS
*Henry E. Catto

VICE CHAIRS

*Richard Edelman

*Brian C. McK. Henderson
*Franklin D. Kramer
*Richard L. Lawson
*Virginia A. Mulberger

*W. DeVier Pierson

TREASURERS
*Ronald M. Freeman
*John D. Macomber

SECRETARY
*Walter B. Slocombe

DIRECTORS
*Robert J. Abernethy
Timothy D. Adams
Carol C. Adelman
Michael A. Aimond
*Michael Ansari
*David D. Aufhauser
Nancy Kassebaum Baker
Donald K. Bandler
Lisa B. Barry
Thomas L. Blair
Susan M. Blaustein
*Julia Chang Bloch
Harold Brown

Dan W. Burns

R. Nicholas Burns
*Richard R. Burt
Michael Calvey
Sarah C. Carey
Michael P.C. Carns
*Daniel W. Christman
Wesley K. Clark

ATLANTIC COUNCIL

Curtis M. Coward
John Craddock
*Ralph D. Crosby, Jr.
Thomas M. Culligan
W. Bowman Cutter
Brian D. Dailey
Kenneth W. Dam
Robert E. Diamond, Jr.
Paula Dobriansky
Lacey Neuhaus Dorn
Conrado Dornier
Stanley Ebner

Eric S. Edelman
Thomas J. Edelman
Stuart E. Eizenstat
Robert F. Ellsworth
Julie Finley
Lawrence P. Fisher, Il
Lucy Reilly Fitch
Barbara Hackman Franklin
*Chas W. Freeman
*John L. Fugh
Carlton W. Fulford
Jacques S. Gansler
*Robert Gelbard
Richard L. Gelfond
*Edmund P. Giambastiani, Jr.
*Sherri W. Goodman
John A. Gordon

C. Boyden Gray
Marc Grossman
Stephen J. Hadley
lan Hague

Harry Harding

Rita E. Hauser
Marten H.A. van Heuven
Richard C. Holbrooke
Mary L. Howell
Benjamin Huberman
*Robert E. Hunter
Robert L. Hutchings
Mansoor ljaz

William Inglee
Wolfgang Ischinger
Robert Jeffrey

*A. Elizabeth Jones
Francis J. Kelly

L. Kevin Kelly
*James V. Kimsey
*Roger Kirk

Henry A. Kissinger

Philip Lader
Anthony Lake
Muslim Lakhani
Robert G. Liberatore
Henrik Liljegren

*Jan M. Lodal

|zzat Majeed

Wendy W. Makins
William E. Mayer
Barry R. McCaffrey
James P. McCarthy
Eric D.K. Melby
Jack N. Merritt
Franklin C. Miller
*Judith A. Miller
Alexander V. Mirtchev
*George E. Moose
William A. Nitze
Hilda Ochoa-Brillembourg
Philip A. Odeen

Ana Palacio

Torkel L. Patterson
William J. Perry
*Thomas R. Pickering
Andrew Prozes
Arnold L. Punaro
Joseph W. Ralston
Norman W. Ray
Teresa M. Ressel
Joseph E. Robert, Jr.
Jeffrey A. Rosen
Charles O. Rossotti
Stanley Roth
Michael L. Ryan
Marjorie M. Scardino
William O. Schmieder
John P. Schmitz

Jill A. Schuker
Matthew R. Simmons
Kiron K. Skinner
*Helmut Sonnenfeldt
Richard J.A. Steele
Philip Stephenson
*Paula Stern

John Studzinski
William H. Taft, IV
Peter J. Tanous
Peter Thomas

Paul Twomey

Henry G. Ulrich, llI
Enzo Viscusi

Carl E. Vuono
Charles F. Wald
Jay Walker

Mark R. Warner

J. Robinson West
John C. Whitehead
David A. Wilson
Maciej Witucki

R. James Woolsey
Dov S. Zakheim
Anthony C. Zinni

HONORARY DIRECTORS
David C. Acheson
Madeleine K. Albright
James A. Baker, Il
Frank C. Carlucci, Il
Warren Christopher
Colin L. Powell
Condoleezza Rice
Edward L. Rowny
James R. Schlesinger
George P. Shultz
John Warner

William H. Webster

LIFETIME DIRECTORS
Lucy Wilson Benson
Daniel J. Callahan, IlI
Geraldine S. Kunstadter
Steven Muller

Stanley R. Resor
William Y. Smith

Ronald P. Verdicchio
Togo D. West, Jr.

*members of the Executive Committee

Board list current as of April 22, 2010



Strategic Advisors Group

Senator Chuck Hagel - U.S. SAG Co-Chairman

Chairman, Atlantic Council

Co-Chair, President’s Intelligence Advisory Board

Thomas Enders - European SAG Co-Chairman

President and CEO, Airbus S.A.S.

Frederick Kempe - President and CEO

Atlantic Council

General Brent Scowcroft - Chairman, Atlantic Council International Advisory Board
President and Founder, The Scowcroft Group

Damon Wilson - Vice President and Program Director

Atlantic Council

lan Brzezinski - Rapporteur
Atlantic Council

Neyla Arnas - Rapporteur
National Defense University

Paul Gebhard - Rapporteur
The Cohen Group

Mike Durkee - Rapporteur
Former Special Advisor to SACEUR

Jeff Lightfoot - Secretariat
Atlantic Council

Rafael L. Bardaji
Strategic Studies Group
Marshall Billingslea
Deloitte

Hans Binnendijk
CTNSP

Sven Biscop

The Royal Institute for
International Relations
Charles Boyd

Former Deputy Commander USEUCOM
Yves Boyer

Ecole Polytechnique
Edgar Buckley
Thales

Richard Burt
McLarty Associates
Ralph Crosby

EADS North America
Brian Dailey

Atlantic Council Board Director
Chris Donnelly

UK Defence Academy
Conrado Dornier
Dornier Aircraft

Julian Lindley-French
Netherlands Defence Academy

Ashraf Ghani

Institute for State Effectiveness
Edmund Giambastiani
Former Vice Chairman of the
Joint Chiefs of Staff

Sebastian L. Gorka
National Defense University
Marc Grossman

The Cohen Group
Annette Heuser
Bertelsmann Stiftung
Robert Hunter

RAND Corporaton
Robert Hutchings
University of Texas

Karl Heinz Kamp
NATO Defense College
Franklin D. Kramer
Atlantic Council Vice Chair

Harald Kujat
Former Chairman of
NATO Military Committee

Fabrizio W. Luciolli
Atlantic Council of Italy

Alexander Mirtchev
Krull Corporation

Boyko Noev

Center for the Study of Democracy
loan Mircea Pascu

Member of the European Parliament
Jean-Paul Perruche

Former Director-General, EU Military Staff
Thomas R. Pickering

Hills & Company

Norman Ray

The Spectrum Group

Tomas Ries

Swedlish National

Defense College

Walter Slocombe

Caplin & Drysdale

Harlan K. Uliman

Atlantic Council

Kurt Volker

Atlantic Council/Center for
Transatlantic Relations

Chuck Wald

Deloitte

Rob de Wijk
Hague Centre for Strategic Studies

The Atlantic Council of the United States has as its mission the renewal of the Atlantic community for 21st century global
challenges through constructive U.S.-European leadership and engagement in world affairs. Led by Senator Chuck Hagel,
Chairman, and Frederick Kempe, President and CEO, the Atlantic Council embodies a network of policy, academic and
business leaders who foster transatlantic ties through non-partisan and cross-national discussions and studies.

1101 15th Street NW e 11th Floor ¢ Washington, DC 20005 e (202) 778-4941 ¢ www.acus.org



