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ABSTRACT 

CALL OF DUTY? HOW INSURGENT ORGANIZATIONS CHOOSE TO PROVIDE 
SOCIAL SERVICES 

Margaret D.M. Barber, Ph.D. 

George Mason University, 2019 

Dissertation Director: Dr. A. Trevor Thrall, Associate Professor 

 

The purpose of this dissertation is to discover what drives Islamic insurgent organizations 

in Africa and the Middle East to provide social services to local populations. The 

research found that a group’s strategic objectives and the levels of competition it faces 

from governments and other insurgent groups are the primary factors that impact 

decisions by Islamic insurgent organizations about whether or not to provide -social 

services. In addition, the research revealed that the provision of social services is not 

equal across insurgent groups. Rather, three models of social service provision emerge. 

The first, the Super-Provider Model, refers to a model of provision that includes a variety 

of services, sustained over time, and typically offered in an inclusive manner and 

supported by a bureaucratic organization. This model occurs when two conditions are 

met – when the insurgent group wishes to govern and when the organization also faces 

high levels of competition in its area of operations. The second model, the Proxy Model, 
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occurs when insurgent groups ally themselves with a provider but do not actually engage 

in provision, and this model occurs when only one of the above conditions are met. The 

third model, the Non-Provider Model, occurs most frequently when insurgent groups 

neither wish to govern, nor face high levels of competition.  
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CHAPTER ONE: INTRODUCTION 

The purpose of this dissertation is to explain why Islamic insurgent organizations 

in the Middle East and Africa1 provide social services to a population. It will outline two 

key drivers of service provision – (1) whether the Islamic insurgent organization desires 

to govern the target population and, (2) the level of competition the organization faces. 

These two factors, this dissertation will outline three models of social service provision 

and describe the conditions under which these models are most frequently observed. An 

exemplar case study will then be provided to illustrate each model and how objectives 

and competition contributed to the adoption of that model.  

The behavioral models presented in this dissertation will fill critical gaps in the 

literature on how insurgents wage war and better inform the debate on how certain types 

of insurgents participate in a single type of governance activity – social service provision. 

It will provide insight to policy-makers and agencies involved in counterinsurgency 

(COIN) efforts into how insurgent organizations make strategic decisions about non-

violent activities as part of a larger strategy that uses violence to advance their political 

agendas. The conclusion of this dissertation will offer recommendations for how an 

                                                 
1  For the purposes of this dissertation, the terms Islamic insurgent organizations in the Middle East and 

Africa, Islamic insurgent organizations, and, simply, insurgent organizations will be used 
interchangeably unless otherwise specified. 
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improved understanding of insurgent strategy can help counterinsurgent forces develop 

their own social service strategies, so that these non-lethal activities2 can be used less as a 

blunt instrument of war and more of a precise strategic tool. Ultimately, by providing a 

better understanding of how insurgents compete for influence among the local 

population, COIN strategists will be able to use the findings of this dissertation to more 

accurately calibrate their own non-violent activities. As this dissertation cannot answer all 

research questions associated with this topic, the conclusion section will also suggest 

areas for further study. 

Background 

For over 15 years, the United States (US) military has been involved in 

counterinsurgency (COIN) operations in Iraq and Afghanistan. While the fight in each 

country has certainly been distinct, they both saw a re-birth of David Galula’s approach 

to counterinsurgency, and one championed by former US Central Command 

(CENTCOM) Commander General David Petraeus. This approach is often referred to as 

“population-centric COIN.”3 It requires considerable numbers of troops and a focus on 

winning the hearts and minds of the local populations in an effort to counter the enemy. It 

is, by its nature, a long-term approach to a complex operational environment and makes 

                                                 
2  The term non-lethal activities is used in this dissertation to reference any US military activity not 

intended to kill enemy combatants. This term is based on the use of nonlethal in the DoD Dictionary of 
Military and Associated Terms, as well as colloquial applications. 

3  David Galula, Counterinsurgency Warfare: Theory and Practice (Westport: Praeger Security 
International, 1964); Gian P. Gentile, “A Strategy of Tactics: Population-Centric COIN and the Army,” 
Parameters (August 2009): 8–9; and, A. Bradley Potter, “David Galula, Counterinsurgency Warfare: 
Theory and Practice (1964),” The Classics of Strategy (website), 
https://www.classicsofstrategy.com/2015/11/galula-counterinsurgency-warfare-theory-practice.html. 
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two critical assumptions – that the US military is the right tool to apply and that insurgent 

strategy can be overcome by popular support of COIN operations.4  

These assumptions have been challenged by the US military performance in 

executing this doctrine. There are several mechanisms through which the military 

engages in these activities. In Afghanistan, the US military has worked with civilian 

agencies to accomplish reconstruction through mechanisms like Provincial 

Reconstruction Teams (PRTs). PRTs in Afghanistan were known for building 

infrastructure, such as hospitals and schools.5 A 2008 report on these teams out of 

Princeton University observed that PRTs were beginning to shift their governance 

activities from this emphasis on infrastructure to building capacity.6 A delay in this shift, 

however, created an opportunity for a Taliban resurgence in some PRT regions. The 

inability of the US and other coalition partners to identify enemy strategies early and 

adapt quickly to thwart them put reconstruction efforts at risk. The US drawdown in 

Afghanistan further complicates this situation, creating an even slower-moving 

behemoth.7  

                                                 
4  Gentile, “A Strategy of Tactics,” 7–9. 
5  David Tomiyama, Capt., “Afghan Government, PRT Complete Largest Hospital in Khowst,” US 

Central Command (CENTCOM) (website), August 6, 2011, http://www.centcom.mil/MEDIA/NEWS-
ARTICLES/News-Article-View/Article/884364/afghan-government-prt-complete-largest-hospital-in-
khowst/; and, Teddy Wade, Sgt., “U.S. Troops Visit Afghan Project Sites,” Department of Defense 
Photo Essay (website), http://archive.defense.gov/photoessays/PhotoEssaySS.aspx?ID=1390. 

6  This term refers to a set of US Government activities intended improve other nations’ ability to address 
security-related goals that they share with the United States. For more on this, see: Building Partner 
Capacity: Inventory of Department of Defense Security Cooperation and Department of State Security 
Assistance Efforts (Washington, DC: United States Government Accountability Office, 2017), 
https://www.gao.gov/assets/690/683682.pdf. 

7  Nima Abbaszadeh et al., Provincial Reconstruction Teams: Lessons and Recommendations (Princeton: 
Woodrow Wilson School of Public and International Affairs, 2008); and, Nathan Hodge, “U.S. Winds 
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As Diane Chido rightly points out, “[a]lthough conducting war is what the Army 

trains and plans for, cleaning up after war, shoring up fragile states, and providing 

humanitarian assistance are the stabilization operations to which the Army as a tool is 

most often applied.”8  But this over-reliance on the military to perform stabilization work 

has resulted in a debate about whether or not this is, in fact, appropriate.9 While this 

debate is not futile, it is also not the object of this dissertation for two reasons: 

1. At present, there is no bureaucratically feasible off-ramp for the US military 
to disengage from such activities, which makes them, for the time-being, 
required, even despite a 2018 Stabilization Assistance Review (SAR) 
advocating for Department of Defense organizations (DoD) to get out of the 
stabilization business as much as possible.10   

2. The current administration has indicated a desire to increase reliance on DoD 
as a foreign policy tool abroad; budgetary allocations and bureaucratic shake-
ups have put limitations on the capacity of other organizations that might be 
able to do this work, such as the US Department of State and US Agency for 
International Development (USAID).11 

                                                 
Down Afghanistan Aid Program,” The Wall Street Journal, October 10, 2012, 
https://www.wsj.com/articles/SB10000872396390443749204578048430936135770. 

8  Diane Chido, “Everything Old is New Again: Stabilization Lessons from Reconstruction,” The War 
Room, April 6, 2018, https://warroom.armywarcollege.edu/articles/everything-old-is-new-again-
stabilization-lessons-from-reconstruction/. 

9  Chido, “Everything Old is New Again;” and, Jeff Goodson, “Defense Department Wants Out of 
Stability Operations,” The Hill, August 7, 2018, https://thehill.com/opinion/national-security/400662-
defense-department-wants-out-of-stability-operations. 

10  Goodson, “Defense Department Wants Out of Stability Operations.” Also see, for example, Rebuilding 
Iraq: Status of DoD’s Reconstruction Program (Washington, DC: US Government Accountability 
Office (GAO), 2006), https://www.gao.gov/assets/100/94563.html. Roughly 73% of appropriated Iraq 
relief and reconstruction funds for FY04 were given to the Department of Defense (DoD). Not only is 
DoD expected to do this type of work, it is also expected to be the principal actor in this space, based on 
dollar allocations.  

11  Adva Saldinger and Michael Igoe, “What the Budget Bill Says about the Future of US Aid,” Devex, 
March 26, 2018, https://www.devex.com/news/what-the-budget-bill-says-about-the-future-of-us-aid-
92407; Christopher A. Preble, “Trump’s Crazy Military Budget,” CATO at Liberty (blog), March 11, 
2019, https://www.cato.org/blog/trumps-crazy-military-budget. 
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Given these realities, a more helpful discussion is how the US military can better perform 

these missions. This dissertation focuses more narrowly on how to help US military 

strategists and operators involved in COIN operations by reintroducing the enemy into 

the strategic calculus of decision-makers. This means studying how the enemy – 

insurgent organizations – engages in non-lethal, traditionally civilian activities, namely 

social services provision, so that the US military may form an efficient, well-planned 

response in this battlespace.12 To do this, this dissertation will identify models of 

insurgent behavior to help US military actors better understand how to compete in these 

environments and the kinds of opposition they can expect. 

The Problem Space and Research Question 

This dissertation focuses solely on social service provision activities in COIN 

contexts against a specific type of enemy in a specific location. It is therefore important 

to understand what problems the US military has experienced in the non-lethal 

battlespace for hearts and minds. Arguably, the most critical problem is that, in adopting 

this semi-civilian role, the enemy’s strategy in this environment is often omitted from the 

calculus. For example, the mission of the PRT in Afghanistan was to assist the Afghan 

Government in extending its authority, “in order to facilitate the development of a stable 

and secure environment in the identified areas of operations, and enable security sector 

reform and reconstruction efforts.”13 This mission statement makes no mention of 

                                                 
12  Chido, “Everything Old is New Again.” 
13  Progress toward Security and Stability in Afghanistan: Report to Congress in accordance with the 2008 

National Defense Authorization Act (Section 1230, Public Law 110-181) (Washington, DC: DoD, 
2009), 56–65, https://archive.defense.gov/pubs/pdfs/1230_June%C2%AD2009Final.pdf. 
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countering an active insurgency. Furthermore, PRT priorities were developed based on 

the Afghanistan National Development Strategy (ANDS), Afghan Ministerial strategies, 

and other Afghan Government priorities. And even though the US initially established 

the PRT model in Gardez to “develop the confidence and trust of the local population,” 

how the PRT could be leveraged to compete directly with what insurgent organizations 

were doing in the reconstruction and development space is completely missing.14 Thus, 

relying solely on what the government or local population says it needs to set US military 

reconstruction priorities does not begin to account for how the enemy might engage in 

this battlespace.  

Successful insurgent organizations, however, do not lose sight of their enemy, 15 

even in non-lethal competition environments and even as they face significant obstacles. 

They develop strategies not only to achieve their objectives, but also to navigate the 

mine-field of obstacles they must traverse in order to declare victory. From their 

inception, insurgent organizations are faced with competing needs that must be achieved 

quickly in order to ensure survival and to be capable of pressing on towards these 

objectives. Insurgent organizations must have people, communications, means of support, 

resources, and permissive operational environments in order to continue their fight. 

While external support can provide some of these things, the insurgent organization 

                                                 
14  Progress toward Security and Stability in Afghanistan, 56–57. 
15  See, for example, this Sun Tzu quotation: “If you know the enemy and know yourself, you need not fear 

the result of a hundred battles. If you know yourself but not the enemy, for every victory gained you 
will also suffer a defeat. If you know neither the enemy nor yourself, you will succumb in every battle.” 
From, Sun Tzu, The Art of War, accessed September 25, 2018, http://classics.mit.edu/Tzu/artwar.html. 
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requires popular support in order to thrive.16 This is why the importance of the population 

has been emphasized in insurgent literature from Mao Tse-tung to Che Guevara, and 

from Abraham Guillén to David Petreaus.17  

Insurgent organizations adopt different strategies to consolidate compliance of the 

population. Some strategies involve outright coercion of the population, while others are 

less caustic. From Hezbollah to the Tamil Tigers, one common approach across different 

insurgent organizations is to provide some form of social services to the local population. 

In some cases, these services are fairly limited or sporadic in both the percent of the 

population covered and the breadth of services provided; in others, these services are 

provided more systematically and augmented by brick-and-mortar investments to provide 

a sense of permanence surrounding their provision. The ability of insurgent organizations 

to provide social services, particularly in an institutionalized, far-reaching way, is 

anecdotally indicative of these organizations’ ability to thrive and gain legitimacy in a 

contested area. Thus, understanding when and how insurgent organizations choose to 

                                                 
16  Chad C. Serena, It Takes More Than a Network: The Iraqi Insurgency and Organizational Adaptation 

(Stanford: Stanford University Press, 2014); Joint Staff J7, Joint Force Development, Joint Publication 
3-24: Counterinsurgency (Washington, DC: The Joint Staff, 2013),  
http://www.dtic.mil/doctrine/new_pubs/jp3_24.pdf. 

17  Mao Tse-tung, Mao Tse-tung on Guerilla Warfare (New York: Praeger Publishers, Inc., 1961); Ernesto 
“Che” Guevara, Guerilla Warfare (BN Publishing, 2012); Abraham Guillen, Estrategia de la Guerrilla 
Urbana (Ediciones Liberación, 1969); and Joint Staff J7, Joint Force Development, Joint Publication 3-
24. Also see: MAJ Manuel Gonzalez, Abraham Guillen: A Relevant Theory for Contemporary 
Guerrilla Warfare (Fort Leavenworth: School of Advanced Military Studies, United States Army 
Command and General Staff College, 2015), https://apps.dtic.mil/dtic/tr/fulltext/u2/1001383.pdf; David 
Kilcullen, “Twenty-Eight Articles: Fundamentals of Company-Level Counterinsurgency,” IO Sphere 
(Summer 2006): 29–35; and, Galula, Counterinsurgency Warfare. For additional selections of 
foundational literature on COIN, see the Center for a New American Security (CNAS) 
Counterinsurgency Reading List, located here: https://www.cnas.org/publications/blog/the-
counterinsurgency-reading-list.  
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provide social services is a critical indicator of the organizations’ trajectory, and thus, the 

focus of this study.18  

Overview of Methods and Findings 

In order to best understand key drivers of social service provision, it is important 

first to characterize the lay of the land. The starting point for this inquiry, then, was a 

survey of Islamic insurgent organizations dating from 1980 to 2014 in the Middle East 

and Africa. The timeframe was selected to for several reasons:  

1. It includes Islamic insurgencies that have demonstrated the most capacity for 
supplying social services, such as Hezbollah. 19 

2. It encompasses a time-frame in which insurgent models of behavior have been 
demonstrably emulated, and in some cases directly exported.20 

Based on these scoping criteria, the survey was comprised of 88 such 

organizations (see Appendix A for a complete list). It mapped these organizations relative 

to their religious beliefs (e.g., Sunni, Shia), objectives, the level of competition they 

faced, and level of service provision they provided. Of the organizations surveyed, over 

40% supplied some sort of social services to the populations within their areas of 

operations (AORs). Most of these organizations provided a variety of services and were 

                                                 
18  Megan A. Stewart, “Civil War as State-Building: The Determinants of Insurgent Public Goods 

Provision,” Draft Submission for the International Studies Association, January 28, 2015, 
http://web.isanet.org/Web/Conferences/New%20Orleans%202015/Archive/d2a4ea56-309f-42b4-b2d1-
74772af1f9b2.pdf. Permission to cite obtained from author on December 1, 2019. 

19  Melani Cammett, “Habitat for Hezbollah,” Foreign Policy, August 17, 2006, 
http://foreignpolicy.com/2006/08/17/habitat-for-hezbollah/; and, Susan Krauss Whitbourne, “In-
Groups, Out-Groups, and the Psychology of Crowds,” Psychology Today (blog), December 7, 2010, 
https://www.psychologytoday.com/us/blog/fulfillment-any-age/201012/in-groups-out-groups-and-the-
psychology-crowds. 

20  See, for example: Colin P. Clarke, “Expanding the ISIS Brand,” The National Interest, February 17, 
2018, https://nationalinterest.org/feature/expanding-the-isis-brand-24550. 
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able to sustain this provision over time. Fewer were willing or able to provide services in 

an inclusive or formalized manner.  

Thirty percent of Islamic insurgent organizations provided social services “by 

proxy,” or by allying themselves with providing organizations. This brought up an 

interesting distinction of models of provision – those that do it themselves, and those that 

contract it out. This distinction will be explored in depth in the subsequent chapters of 

this dissertation. Finally, some organizations – 27% of them – are non-providers. This 

means these organizations provided no social services at all, nor had they formed 

relationships with those who do provide. Ultimately, this survey helped identify three 

models of social service provision across Islamic insurgent organizations, and each model 

was explored using an exemplar case to illustrate the more nuanced interactions of the 

factors driving decision-making in this space – objectives and competition.  

The first model are Super Providers. They include organizations that do more than 

just provide. Their provision is characterized by government-like functions. They do not 

just provide a single service, but rather, a variety of social services. Typically, these 

services are inclusive of populations who are not part of the insurgent movement, and in 

some cases, they are extended even to populations who would be considered “out-group” 

or non-believers. 21 The provision of services by adherents to this model is generally 

sustained over time, which in the most extreme cases, is demonstrated through the 

establishment of brick-and-mortar buildings, and formalized within the group’s 

                                                 
21  Cammett, “Habitat for Hezbollah;” and, Whitbourne, “In-Groups, Out-Groups, and the Psychology of 

Crowds.” 



10 
 

bureaucracy.22 This model is usually adopted by those organizations that want to govern 

and face a high level of competition to achieve this goal. Hezbollah is an excellent 

example of this model.23  

The second model that emerged over the course of this study is the Proxy model. 

This model is most prevalent under two conditions – when competition is low and groups 

want to govern or when competition is high and groups do not wish to govern. Low 

competition creates the space for groups to select the level of provision that best suits 

them. They are therefore free to provide exactly the amount of services needed or select a 

different method of engaging the population entirely. The Signed in Blood Battalion in 

Mali and Algeria is an example of this model.24  

The Proxy model also occurs when groups are not interested in governing, as a 

primary objective, but understand the utility of providing the population what it needs, 

especially if their competitors25 are doing the same. Al Qaeda (AQ) recently began 

practicing this model through its regional branches, such as Al Qaeda in the Islamic 

                                                 
22  Cammett, “Habitat for Hezbollah;” Melani Cammett, “How Hezbollah Helps (and What It Gets Out of 

It),” The Washington Post, October 2, 2014,  https://www.washingtonpost.com/news/monkey-
cage/wp/2014/10/02/how-hezbollah-helps-and-what-it-gets-out-of-it/?utm_term=.3f7c05e398a5; 
Hannah Allam, “Hezbollah’s Relief Efforts Reach Thousands in Lebanon,” McClatchy Newspapers, 
August 8, 2006,  http://djournal.com/news/hezbollahs-relief-efforts-reach-thousands-in-lebanon/; and, 
Judith Palmer Harik, Hezbollah: The Changing Face of Terrorism (New York: I.B. Tauris, 2005), 92. 

23  Mapping Militant Organizations, “Hezbollah,” Stanford University, last modified July 2019, 
https://cisac.fsi.stanford.edu/mappingmilitants/profiles/hezbollah. 

24  Mapping Militant Organizations, “Al Mulathamun Battalion,” Stanford University, last modified June 
2018, https://cisac.fsi.stanford.edu/mappingmilitants/profiles/al-mulathamun-battalion. 

25  For the purposes of this dissertation, a competitor is defined as a group or organization that uses 
violence to counter the insurgent organization. A competitor can be another insurgent organization, the 
government, or an international military, to name a few.  
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Maghreb (AQIM), which in turn, delegated this responsibility to local actors like Ansar 

al-Dine.26 This approach allowed AQ Central to continue to adhere to its original global 

jihadist formula, while being able to better compete in tightly contested regional spaces 

through the application of locally tailored governance activities, characterized by social 

service provision.27  

The final model is the Non-Provider model. Groups that fall into this category 

provide no services at all. Groups that select this model tend not to want to govern but are 

rather using violence as a means by which to force the existing political structure away 

from certain policies.28 In some circumstances non-providers go a step further by actively 

denying access to would-be providers, such as NGOs and other aid organizations. This 

was the case with Jundallah in Pakistan, which will serve as the exemplar case for this 

model.29  

Together, these three models offer insight into how objectives and competition 

drive the ways in which insurgent organizations choose to compete in the social service 

domain. Understanding what each model entails, and the critical drivers behind them, 

                                                 
26  Ali Soufan, Anatomy of Terror: From the Death of Bin Laden to the Rise of the Islamic State (New 

York: W.W. Norton & Company, Inc., 2017); Mapping Militant Organizations, “Al Qaeda in the 
Islamic Maghreb,” Stanford University, last modified July 2018, 
https://cisac.fsi.stanford.edu/mappingmilitants/profiles/aqim; and, Mapping Militant Organizations, 
“Ansar Dine,” Stanford University, last modified July 2018, 
https://cisac.fsi.stanford.edu/mappingmilitants/profiles/ansar-dine. 

27  Soufan, Anatomy of Terror; and, Alessandria Masi, “Al Qaeda Winning Hearts and Minds over ISIS in 
Yemen with Social Services,” International Business Times online, April 7, 2016,  
http://www.ibtimes.com/al-qaeda-winning-hearts-minds-over-isis-yemen-social-services-2346835. 

28  See, for example, “Jundallah (PRMI),” Terrorism Research & Analysis Consortium (TRAC) Database, 
accessed September 26, 2018, https://www.trackingterrorism.org/group/jundallah-prmi. 

29  Don Rassler, “Situating the Emergence of the Islamic State of Khorastan,” CTC Sentinel 8, no. 3 
(March 2015), https://ctc.usma.edu/situating-the-emergence-of-the-islamic-state-of-khorasan/. 
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will help COIN operators better tailor non-lethal activities to directly compete against 

insurgents in this area, and perhaps even to forecast what model an emerging group might 

employ.  

Organization of This Dissertation 

This dissertation will combine observations across a large dataset with case 

studies to demonstrate the relationships between objectives, competition, and provision. 

First, Chapter 2 will provide an overview of the theory this dissertation proposes and the 

existing literature that supports it. Chapter 3 presents the methodology and data that spans 

Islamic insurgent groups in Africa and the Middle East from 1980 to 2014. This data 

maps the independent variables (ivs) – objectives and competition – against the 

dependent variable (dv) – level of social service provision – for each group. These large-

n data observations, captured in Chapter 3, yield a broad characterization about how 

different combinations of these factors tend to behave across the breadth of groups 

studied in this dissertation. This analysis is used to tease out models of social service 

provision behavior that tend to be associated with specific combinations of objectives and 

levels of competition, but it does not account for changes that specific groups experience 

over time. Chapters 4-6 each address an exemplar case or set of cases from each of the 

models identified in Chapter 3. These cases are used to examine the evolution of social 

service provision, objectives, and competition over time to make a stronger argument 

about their relationship that cannot be made using the larger data set. Finally, Chapter 7 

provides recommendations and conclusions based on the findings of the analyses in 

Chapters 3-6. The result is a dissertation that provides the reader with a deeper 
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understanding of how enemy combatants use social services strategically. A series of 

appendices include the data, codebook, and other information that can be used to 

replicate this study. 
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CHAPTER 2: THEORY AND LITERATURE 

The purpose of this Chapter is to provide an overview of the theory presented in 

this dissertation – that levels of competition and insurgent objectives determine whether 

or not, and how, an insurgent organization will engage in social service provision. It 

begins by defining key terms needed to understand the theory. It then provides an 

overview of the theory itself, as well as the critical relationships that underpin it. Finally, 

it discusses the existing literature that is relevant to the topic and where gaps in the 

literature exist that this dissertation can help fill. From the literature review emerges the 

justification for the variable selection.  

Key Terms and Definitions 

Insurgency. 

As a starting point for this analysis, it is important to define what is meant by 

insurgency and how this definition informs what groups are included and excluded from 

the analysis. The bar for inclusion in this dissertation was set deliberately low. This is to 

account for two things: the blurry distinction between terrorism and insurgency, and the 

evolution of groups over time that can often demonstrate how they shift from more 

closely fitting a terrorist network to more closely resembling an insurgent organization. 30 

Groups that were included in this study met the following criteria: 

                                                 
30  Bruce Hoffman, Inside Terrorism (New York: Columbia University Press, 2006), 1–41. 
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 They are non-state, Islamic organizations that seek to affect some sort of 

political change through violence. 

 They operate in a distinct geographic location. 

 They are located in the Middle East and Africa. 

 They have committed more than two violent attacks.  

The ideological and regional constraints on inclusion are meant to scope the group 

selection to a manageable number. However, the rest of the criteria are formed based on 

established definitions of insurgent groups and how insurgent group evolution impacts 

the criteria these definitions establish. What becomes clear in the literature is that existing 

definitions of terrorism and insurgency, specifically, suffer from significant overlap, 

making them difficult to distinguish and therefore difficult to leverage to discern group 

inclusion and exclusion for this study.31 

Insurgency, like terrorism, violent extremist organizations (VEOs), and other 

types and perpetrators of violence, is a term that suffers from over-use and imprecision.32 

In his seminal work, Inside Terrorism, Bruce Hoffman makes the most concerted attempt 

across the body of literature on the subject to draw lines of distinction between 

insurgents, guerillas, and terrorists. He argues that, to an extent, these groups exist along 

a continuum of organization, tactics, and geographic space. While all three seek to 

achieve political goals through violence and use similar tactics to do so, he argues that 

what makes insurgents distinct from terrorists and other groups is: 

                                                 
31  Hoffman, Inside Terrorism, 1–41. 
32  Hoffman, Inside Terrorism, 1–41. 
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 Larger numbers of members 

 More readily discernible organizational structure 

 The addition of psychological strategies to violent ones 

 Operations in a distinct territory 

 The ability to function in the open33 

Hoffman goes on to argue that terrorist groups have similarly distinct 

characteristics. These are: 

 Relatively low membership numbers 

 A loose, decentralized organizational structure 

 Sporadic, localized use of violence designed to have far-reaching 

psychological effects 

 Disassociation with specific locations 

 Underground operations with constraints to operating in the open34 

Hoffman, himself, acknowledges that these definitions are helpful but unable to elucidate 

clear differences between insurgency and terrorist groups.35  

The principal reason for this is that insurgencies develop along a life-cycle that 

looks too much like Hoffman’s definition of terrorism to make a clear distinction. There 

are several insurgent development frameworks outlined in the literature, all of which 

demonstrate the same point. Metz and Millen offer a relatively straight-forward two-

                                                 
33  Hoffman, Inside Terrorism, 35-41. 
34  Hoffman, Inside Terrorism, 35-41. 
35  Hoffman, Inside Terrorism, 1-41. 
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phase construct – the first phase constituting insurgent preparation and consolidation and 

the latter constituting open conflict. This construct is helpful because of its simplicity and 

its discussion of insurgent development as non-linear; however, it does not explicitly 

demarcate open conflict from attempts at reconciliation.36 Thomas and Casebeer adopt a 

systems approach to analyzing the insurgent life-cycle. From gestation to transformation, 

their four-phase framework covers the development of these actors from their ideological 

inception to their resolution – whether peaceful or not.37 The  

Central Intelligence Agency (CIA) Guide to the Analysis of Insurgency offers yet 

another framework. This framework encompasses both organizational realities and 

processes that characterize insurgencies at each stage of the life-cycle, while thoroughly 

covering non-linearity and insurgent absorption back into the political function of the 

country. This framework is perhaps most helpful in demonstrating the blurred lines 

between terrorism and insurgency by outlining an insurgent life-cycle that, at its start, 

resembles Hoffman’s criteria for assigning a terrorist designation.38  

                                                 
36  Steven Metz and Raymond A. Millen, Insurgency and Counterinsurgency in the 21st Century: 

Reconceptualizing Threat and Response (Carlisle: Strategic Studies Institute, US Army War College, 
2004), 3–5. 

37  Troy S. Thomas and William D. Casebeer, Violent Systems: Defeating Terrorists, Insurgents, and Other 
Non-State Adversaries, INSS Occasional Paper 52 (Colorado Springs: US Air Force Academy Institute 
for National Security Studies, 2004), 12–49, http://www.au.af.mil/au/awc/awcgate/usafa/ocp52.pdf. 

38  Central Intelligence Agency (CIA), Guide to the Analysis of Insurgency (Homeland Security Digital 
Library, 2012), 5–22, https://www.hsdl.org/?abstract&did=713599; and, Hoffman, Inside Terrorism, 1-
41. 
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The CIA identifies four stages an insurgent organization may traverse.39 The 

earliest of these stages is the Preinsurgency Stage. During this stage, there may be some 

nonviolent oppositional activity, but the majority of insurgent activities occur 

“underground.”40 In this phase, the organization is only beginning to come together and 

consolidate its group identity and resources. At this time, insurgents would generally not 

be in a position to provide social services, as they have only just begun to craft their 

narrative and rally support. They also have not emerged publicly, meaning they would 

not be openly offering an alternative to actors already participating in the social services 

market. Furthermore, at this time, insurgents have few resources, particularly military 

supplies, and slowly obtaining these resources and growing the insurgent base through 

active recruitment dominate the agenda.41  

These fledgling insurgents are met with considerable challenges to their survival. 

Their lack of organization and consolidation leaves them vulnerable to swift 

countermeasures undertaken by the government. However, if they prove able to survive 

beyond this stage, insurgent organizations may be able to move into the Incipient Conflict 

Stage.42 This stage is characterized by insurgent organizations’ commencement of violent 

attacks and their emergence from the underground. Insurgent activities at this time focus 

                                                 
39  These stages are not exclusive to this document. Similar descriptions of insurgent organization 

evolution can be found, for example, in: Joint Staff J7, Joint Force Development, Joint Publication 3-
24; and, Albrecht Schnabel, “Insurgencies, Security Governance, and International Community” in 
Private Actors and Security Governance, Alan Bryden and Marina Caparini, eds. (Zurich: LIT Verlag 
GmbH & Co. KG Wein, 2006), 65–86. 

40  CIA, Guide to the Analysis of Insurgency, 5–22. 
41  CIA, Guide to the Analysis of Insurgency, 5–9.  
42  CIA, Guide to the Analysis of Insurgency, 9–10. 
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on “highly asymmetric and terrorist tactics, such as kidnappings, small bombings, 

assassinations, and night letters.”43 At this time, the organization is arguably more 

vulnerable to existential threats because it is no longer in hiding and yet has not fully 

consolidated its organizational leadership and membership. To help compensate for this, 

the insurgent organization actively pursues popular support, attempting to extend its 

reach beyond its initial base. Thus, strategic decision-making at this stage seems to be 

driven by both the need to engage the population more fully and the need to survive this 

most vulnerable stage of the organization’s life-cycle.44  

As insurgents shore up support and gain more resources, they transition to Open 

Insurgency. At this time, insurgency is characterized by challenges to government 

legitimacy and attempts to hold territory. The insurgent organization is able to diversify 

its activities away from violence and make more strategic decisions about quasi-

government functions. These decisions bolster the ability to control territory and displace 

government authority, denying government access to certain regions of the country and 

establishing a substitute structure to administer the area. At this time, insurgents may be 

able to establish “shadow governments or… [provide] social or administrative services, 

such as education, health care, or courts.”45 Insurgents also ratchet up the operational 

tempo (op tempo) and introduce a greater variety into attacks during this phase. Violence 

                                                 
43  CIA, Guide to the Analysis of Insurgency, 10. 
44  CIA, Guide to the Analysis of Insurgency, 10–11. 
45  CIA, Guide to the Analysis of Insurgency, 10–13. 
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is no longer perpetrated against military and police, but also against infrastructure and 

other symbols of the legitimate government.46  

The final stage of insurgency represents yet another shift. In the Resolution Stage, 

insurgent victory or defeat is decided. Historically, a relatively even proportion of 

insurgent organizations have succeeded and failed, with about one-fourth coming to 

resolutions that required concessions on both sides. This stage, then, requires yet more 

strategic decision-making depending on what insurgent leaders determine to be the most 

desirable end-state balanced with what is most realistically achievable.47  

Given the difficulty to more precisely define insurgency and distinguish it from 

terrorism in the Preinsurgency and Incipient Conflict stages of development,48 this study 

will rely on a less precise definition provided by the Joint Staff. Specifically, insurgency 

will be defined as: “The organized use of subversion and violence to seize, nullify, or 

challenge political control of a region. Insurgency can also refer to the group itself.”49 

This definition supports the broad inclusion criteria used to decide group inclusion in this 

dissertation, while circumventing the pitfalls of more precise attempts at definition.  

                                                 
46  CIA, Guide to the Analysis of Insurgency, 10–16. 
47  CIA, Guide to the Analysis of Insurgency, 17–20. 
48  CIA, Guide to the Analysis of Insurgency, 5–22; and, Hoffman, Inside Terrorism, 1-41. 
49  Director, Joint Staff, Joint Publication 1-02: Department of Defense Dictionary of Military and 

Associated Terms (Washington, DC: Joint Staff, 2016), 113, 
http://www.dtic.mil/doctrine/new_pubs/jp1_02.pdf. 
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Governance.  

Governance is often used synonymously with government. This dissertation, 

however, will rely on a combination of definitions to more finely hone the meaning of the 

term. First, it will rely on the definition from the Commission on Global Governance to 

generally characterize what comprises governance – “the sum of the many ways 

individuals and institutions, public and private, manage their common affairs.”50 This 

definition is further refined by the International Institute of Administrative Sciences, 

which states that governance includes activities that link government institutions with 

civil society through a “…process whereby elements in society wield power and 

authority, and influence and enact policies and decisions concerning public life, and 

economic and social development.”51 The combination of these definitions indicates that 

governance refers to the myriad ways in which governing entities interact with the 

population.52 

Social Services. 

The final term that must be defined is social services. The provision of social 

services, in order to be appropriately measured, must be distinct from governance but is 

also a subset of activities that compose governance. This dissertation will use the US 

Department of Health and Human Services definition of the term. Social services refers 

                                                 
50  Thomas G. Weiss, “Governance, Good Governance and Global Governance: Conceptual and Actual 

Challenges,” Third World Quarterly 21, no. 5 (2000): 795–796; and, Commission on Global 
Governance, Our Global Neighbourhood (Oxford: Oxford University Press, 1995), 2.  

51  Weiss, “Governance, Good Governance and Global Governance,” 797. 
52  Weiss, “Governance, Good Governance and Global Governance,” 795–797. 



 

  22  
 

to those “… programs and services that improve the well-being of individuals, families, 

and communities.”53 Based on this definition, social services can comprise a wide range 

of activities, from healthcare and education provision to programs designed to bolster the 

general welfare of the community, such as the provision of food, employment, and 

services for the disabled.54 The provision of social services should not be confused with 

other governance activities, such as establishment of courts, police, and a system of 

taxation.55  

Security. 

This dissertation excludes the provision of security from the definition of social 

services, much like the rule of law. Security is a state in which a local population is free 

from danger.56 Both vigilante groups and insurgent organizations have attempted to 

provide for local security.57 But the provision of security is often not observable or 

measurable, and how people define access to security varies widely. 

                                                 
53  “Social Services,” US Department of Health and Human Services (HHS) (website), accessed January 5, 

2017, https://www.hhs.gov/programs/social-services/. 
54  “Social Services.”; “Social Services and Humanitarian Assistance,” USAID (website) – West Bank and 

Gaza, accessed January 7, 2017, https://www.usaid.gov/west-bank-and-gaza/social-services-
humanitarian-assistance; and, “Education and Social Services in Mexico,” USAID (website) – 
Education and Social Services Dollars to Results, accessed January 7, 2017, 
https://results.usaid.gov/mexico/education-and-social-services#fy2015. 

55  Zachariah Cherian Mamphilly, Rebel Rulers: Insurgent Governance and Civilian Life during War 
(Ithaca: Cornell University Press, 2011), 110–118. 

56  Merriam-Webster Dictionary Online, s.v. “security,” accessed July 20, 2019, https://www.merriam-
webster.com/dictionary/security. 

57  See, for example: Reed M. Wood, “Rebel Capability and Strategic Violence Against Civilians,” Journal 
of Peace Research 47, no. 5 (2010): 601–614; and, Double-Edged Sword: Vigilantes in African 
Counter-Insurgencies, Report 251 (Geneva: International Crisis Group, 2017), 
https://www.crisisgroup.org/africa/west-africa/sierra-leone/251-double-edged-sword-vigilantes-african-
counter-insurgencies. 
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Literature Review and Independent Variable Discovery 

Now that key terms have been defined, it is critical to understand what current 

literature says about insurgents and social service provision. The literature review is an 

important tool for two reasons – (1) it is used to characterize key debates in the literature 

about insurgent governance, and (2) it helps identify the independent variables that seem 

most closely related to the dependent variable of this study, insurgent provision of social 

services. Understanding critical debates in the literature allows us to characterize where 

this study fits among the existing literature, as well as what value it adds to ongoing 

academic discourse on the subject. Leveraging this existing literature to tease out the 

most impactful variables also helps justify why these variables are selected over other 

contenders.  

What This Dissertation Adds to Existing Literature 

To date, there is a dearth of literature on why insurgents provide social services 

specifically, resulting in a somewhat stilted academic discourse. Megan Stewart’s 

dissertation at Georgetown University, “The Determinants of Rebel Public Goods 

Provision,” constitutes the first of several works she has undertaken to fill this void in the 

literature. Her research is singular in that it deals with social services specifically as a 

subset of insurgent governance, taking a more granular approach to the subject by 

focusing specifically on one set of activities under the broader umbrella of what 

constitutes “governance.”58 Since defending her dissertation, Stewart has continued to 

                                                 
58  Megan A. Stewart, “The Determinants of Rebel Public Goods Provision,” Ph.D. diss., Georgetown 

University, April 2016. 
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make inroads into this topic. Her 2015 submission for the International Studies 

Association, “Civil War as State-Building: The Determinants of Insurgent Public Goods 

Provision,” uses logistic regression analyses of a large quantity of insurgent organizations 

to conclude that those organizations with secessionist goals and who wield control over 

territory tend to provide public goods. This work confirms long-held beliefs that 

providing such goods assists these organizations in achieving long-term strategic goals. 

Stewart notes, however, that the strategic goals of these insurgent organizations drive 

choices about public goods provision.59 This dissertation builds on Stewart’s work by: 

 Adjusting the definition of “public goods,” to include a broader set of services 
beyond the provision of health care and education;60  

 Adding greater nuance to what it means to provide these services, and thereby 
recognizing that provision is not equal across providers;61 and  

 Using a qualitative case study methodology to extract more nuanced 
relationships than quantitative analyses produce. 

Outside Stewart’s work, there are relatively few examples of literature on this 

topic.  

Another set of literature pertinent to service provision is the literature on alliances 

between terrorist groups. Alliances determine what efficiencies, benefits, and risks are 

                                                 
59  Stewart, “Civil War as State-Building.” 
60  In Appendix 3, Stewart acknowledges insurgent organizations are able to provide a much broader 

spectrum of services, but the restriction of this definition to health care and education allowed her to 
more systematically compare a large quantity of these organizations using her statistical model. Her 
research justifiably controls this definition to ensure appropriately caveated data analyses can be 
constructed; my research will leverage the breadth of services provided as a metric, which will be 
further explained in the chapters that follow. 

61  Stewart’s research coded provision binary (yes/no) for the purposes of the regression analysis; my 
dissertation will identify different levels of provision as the dependent variable (dv), which more 
qualitative methods permit.  



 

  25  
 

built into how violent extremist groups operate. Often, these alliances are developed as a 

means to “repair organizational deficiencies… needed under the prevailing conditions.”62 

Because capabilities and resources tend to be scarce, alliances often revolve around hub 

organizations that have both. Hubs are also a net exporter of tactics. If we treat social 

service provision as a tactic, it would be reasonable to expect that, in at least some 

circumstances, hubs export the benefits of service provision to organizations incapable or 

unwilling to supply services themselves. This allows violence extremist hubs to set the 

agenda of more global movements, and so the approaches that are selected are likely to 

play into a broader strategic vision of the hub organization. Social service provision 

should not, then, be seen as exempt from these tendencies and the impact alliances can 

have. Indeed, alliances are expected to play a critical role in some models of service 

provision.63  

Given the state of existing literature on provision, this dissertation adopts a 

multidisciplinary approach to the literature review to discern what variables are the most 

promising for analysis. The goal of this approach is, therefore, to identify those variables 

that have the most influence on insurgent strategic decision-making, which may also be 

applicable to decisions pertaining specifically to providing social services. It draws from 

literature on insurgent governance, charitable organizations and non-state actor 

governance, intrastate conflict, US military doctrine, and terrorism. It also consults 

                                                 
62  Tricia Bacon, Why Terrorist Groups Form International Alliances (Philadelphia: University of 

Pennsylvania Press, 2018), 19–20, 30. 
63  Bacon, Why Terrorist Groups Form International Alliances, 19–31. 
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foundational works on insurgency from Mao, Guevara, Metz, and Millen, among many 

others.  

Identifying Variables 

Across the entire body of literature consulted for this dissertation, there is singular 

agreement on one precept – that the support of population is critical to insurgent 

organizations’ survival. This support offers insurgents several benefits, including 

sanctuary, freedom of movement, resources, and even the legitimacy needed to support 

any bid to replace, or oust, the existing government.64 Insurgents make choices in their 

approach to garnering popular support, or at least compliance, using a range of violent 

and non-violent activities.65 It is therefore reasonable to argue that insurgents make 

strategic decisions about providing social services and that certain factors drive these 

strategies. Two factors rise to prominence in the literature:  

1. The strategic objectives of the insurgent organization, and  

2. The competition that insurgent organizations face in the operational 
environment  

Another contributing factor to an insurgency’s ability to exercise flexibility in the 

additional tasks it takes on, including social services, is money. In order to broaden the 

insurgency’s scope beyond the immediate need to commit violence in its area of 

                                                 
64  Schnabel, “Insurgencies, Security Governance, and International Community,” 79. 
65  Kentaro Hirose, Kosuke Imai, and Jason Lyall, “Can Civilian Attitudes Predict Insurgent Violence? 

Ideology and Insurgent Tactical Choice in Civil War,” Journal of Peace Research (2017),  
https://journals.sagepub.com/doi/10.1177/0022343316675909; Baris Yildiz, “Buying Hearts and 
Minds: Modeling Popular Support During an Insurgency via a Sequential Vote-Buying Game” (M.A. 
thesis, Naval Postgraduate School, 2011),  
http://calhoun.nps.edu/bitstream/handle/10945/5615/11Jun_Yildiz.pdf?sequence=1&isAllowed=y; and, 
Scott Helfstein, “Governance of Terror: New Institutionalism and the Evolution of Terrorist 
Organizations,” Public Administration Review 69, no. 4 (Jul-Aug 2009): 727. 
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operations, an insurgent organization must have sufficient funds and be able to withstand 

the pressures that come from attempts to curtail their finances. The relationship between 

money and the ability broaden tasks, however, is an obvious one and will therefore be 

used to formulate an assumption underpinning the findings of this research – namely that 

insurgent groups must be able to afford to provide social services in order to do so, and so 

this is a necessary but insufficient pre-condition for provision.66 This variable is therefore 

not explored further in this research. The remainder of this section will examine the two 

driving variables behind provision in greater detail based on the literature. The final 

subsection will be dedicated to a brief discussion of why some variables will be excluded 

from this analysis. 

Insurgent Objectives   

Insurgent objectives play a significant role in insurgent decision-making. Whether 

this role is operationalized through what Gregory Keeney calls a means-to-ends network 

or what Zuri Linetsky perceives as a tit-for-tat approach, the literature tends to agree that 

what the insurgent organization desires to achieve is one of many aspects that guides the 

decisions it makes.67 Furthermore, the literature notes that the level of clarity the 

                                                 
66  John F. Burns and Kirk Semple, “U.S. Finds Iraq Insurgency Has Funds to Sustain Itself,” The New 

York Times, November 26, 2006, 
https://www.nytimes.com/2006/11/26/world/middleeast/26insurgency.html; and, Daniel L. Bynam et 
al., Trends in Outside Support for Insurgent Movements (Santa Monica: RAND Corporation, 2001), 87–
88,  https://www.rand.org/pubs/monograph_reports/MR1405.html. 

67  Gregory L. Keeney and Detlof von Winterfeldt, Identifying and Structuring the Objectives of Terrorists 
(Los Angeles, CA: CREATE Homeland Security Center, 2009), 1–6, 
http://research.create.usc.edu/cgi/viewcontent.cgi?article=1142&context=nonpublished_reports; and, 
Zuri Linetsky, “On the Origins of Insurgent Strategies” (paper for the American Political Science 
Association (APSA) Annual Meeting, Seattle, WA, 2011), 
https://papers.ssrn.com/sol3/papers.cfm?abstract_id=1900777&download=yes. Also see, Steven Metz, 
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organization imbues in the definition and communication of strategic objectives makes 

guidance for decisions either more or less concrete. If objectives are poorly understood, it 

is more difficult provide consistent strategic guidance; but where these objectives are 

well understood, strategic decisions tend to be more systematic. Thus, the actual 

objectives matter, in addition to the clarity and consistency with which they are applied to 

strategy.68  

Insurgent objectives tend to be locally significant. They are linked with group 

grievance and issues that are historically significant to a specific organization. With the 

increase in global jihadist groups’ abilities to exploit local actors, however, these 

localized objectives have become co-opted and blended with more straightforward, 

globalized objectives. This is not to say that all insurgents blend their objectives with a 

global actor, but rather that objectives may now be more easily categorized.69 Ultimately, 

insurgent group objectives can be grouped into two bins – those that wish to govern and 

those that do not, for whom the participation in violence is sufficient.70 

Competition 

Across the literature reviewed for this dissertation, the single most outstanding 

driver of insurgent strategic decision-making appears to be competition. Competition is 

comprised of two factors. The first is the type of adversary the insurgent faces. Based on 

                                                 
Rethinking Insurgency (Carlisle: US Army War College, 2007), 
https://apps.dtic.mil/dtic/tr/fulltext/u2/a468470.pdf. 

68  Keeney and von Winterfeldt, Identifying and Structuring the Objectives of Terrorists, 1–6. 
69  David J. Kilcullen, “Countering Global Insurgency,” Journal of Strategic Studies 28, no. 4 (2005): 597–

617. 
70  Frank G. Hoffman, “Neo-Classical Counterinsurgency?” Parameters (Winter 2011-12), 1–2.  
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the literature, insurgents’ decisions vary based on whether they are primarily fighting the 

government or an international intervening force. For example, when the US transitioned 

leadership of the COIN effort in Afghanistan to the Afghan National Security Forces 

(ANSF), it was met with what some observe to be “a new phase in… [Taliban] strategic 

decision-making.”71 At this time, the Taliban concurrently signaled an intent to negotiate 

an end to the conflict and instituted mass sectarian violence reminiscent of Iraq. This 

spike in attacks may very well have been a means of “[c]hipping away at Afghan national 

unity… [and] a companion political strategy in service of the military objective of 

weakening the ANSF who, given the US drawdown … form[ed] the primary obstacle to 

Taliban control.”72  

The argument that insurgents make strategic decisions based on their principal 

competitors is so pervasive in the literature that those works that provide an insurgent 

typology often categorize insurgent organizations based on a combination of their 

strategic objectives and main competitors. Metz and Millen offer examples of this in their 

nationalist versus liberationist typology. This typology defines nationalist insurgents as 

those organizations that challenge the national government for legitimacy; whereas 

liberationist insurgents counter an outside occupying force in order to free the country 

from foreign rule.73 Bard O’Neill offers a more complex typology, focusing more on 

                                                 
71  Michael Gabbay, “The Rabbani Assassination: Taliban Strategy to Weaken National Unity?” 

Combating Terrorism Center (CTC) Sentinel, March 22, 2012, https://www.ctc.usma.edu/posts/the-
rabbani-assassination-taliban-strategy-to-weaken-national-unity. 

72  Gabbay, “The Rabbani Assassination.” 
73  Metz and Millen, Insurgency and Counterinsurgency in the 21st Century,” 2–3. 
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insurgent objectives than rivals; however, across the seven types he describes, it is easy to 

link the overall stated objective, such as egalitarian versus secessionist goals, with the 

actor the insurgency will be countering.74  

A second factor driving competition is what competitors are doing where and how 

intense the competition is. A body of academic works on insurgency argues that modern 

insurgents engage in market-like competition with their rivals.75 Strategic opportunities 

exist to enter this market when competitors do not full monopolize the space. Jan 

Daniel’s work on criminality and ungoverned spaces underscores how opportunity can 

exist in small spaces that the governing authority is unable to access, and that the 

government need not be a failed state in order for insurgent organizations to seize this 

opportunity to “outgovern” the government.76 Furthermore, the decision to test success in 

ungoverned spaces may have something to do with the insurgent organization’s ability to 

coopt other potential competitors in the market, such as NGOs, who can help them 

tighten their grip. 77 As David Kilcullen points out, opportunities to outgovern are often 

local, and Daniel’s work highlights how these opportunities can be additive. This 

                                                 
74  Bard O’Neill, Insurgency and Terrorism: Inside Modern Revolutionary Warfare (New York: 

Brasskey’s, 1990); and, Richard H. Shultz, “Global Insurgency Strategy and the Salafi Jihad 
Movement” (Occasional Paper for the US Air Force Institute for National Security Studies, Colorado 
Springs, CO, 2008), 129–132,  http://www.dtic.mil. 

75  Laurence R. Iannaccone and Eli Berman, “Religious Extremism: The Good, The Bad, and The Deadly.” 
Public Choice 128, no. 1 (July 2006): 109–114, http://link.springer.com/article/10.1007/s11127-006-
9047-7; and, Metz, Rethinking Insurgency, 42–49. 

76  Jan Daniel, “Criminal Governance and Insurgency: The Rio de Janeiro Experience,” Central European 
Journal of International and Security Studies (2015): 86–91, 
http://static.cejiss.org/data/uploaded/1450197947898139/Article%2003.pdf. 

77  Daniel, “Criminal Governance and Insurgency,” 91. 
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literature then signals that insurgents may also make strategic decisions about providing 

social services at a local level and based largely on their ability to access areas their 

competitors may not. In other words, competition is not just about whom the group is 

fighting but about how contested the space is.78 

Other Variables  

Several variables not directly included in the analysis must be at least mentioned. 

Some are held constant, while others are omitted from the analysis completely. They will 

be discussed briefly here. 

Constants 

For the purposes of scoping this analysis and to more finely hone the arguments, a 

few variables in are held constant.  

Ideology.  

The first of these variables held constant is ideology. In this study, I choose to 

focus only on radical Islamic insurgencies. Ideology is difficult because most researchers 

accept that it drives objectives. For example, Al Qaeda was founded upon a radical form 

of Salafism underscoring the need for reform across Muslim societies and a “defensive 

jihad” across these communities to protect against “perceived aggression.”79 It is not 

difficult to draw a link between this ideology and Al Qaeda’s objective to rid Islamic 

                                                 
78  Daniel, “Criminal Governance and Insurgency,” 86–91; and, David J. Kilcullen, Counterinsurgency 

(Oxford: Oxford University Press, 2010), 157–165. 
79  Christopher M. Blanchard, Al Qaeda: Statements and Evolving Ideology (Washington, DC: 

Congressional Research Services (CRS), 2007), 2, https://fas.org/sgp/crs/terror/RL32759.pdf; and, 
James Turner Johnson, “Jihad and Just War,” First Things (June 2002), 
https://www.firstthings.com/article/2002/06/jihad-and-just-war. 
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countries of perceived international occupation forces, such as the United States.80 The 

ideology driving an insurgency, however, has in some cases proven malleable to more 

pragmatic considerations needed to achieve the organization’s objections. Hezbollah 

offers an excellent example of insurgent willingness to put ideology aside in favor of a 

more inclusive, practical approach to service provision. This suggests that ideology may 

be a less critical driver of insurgent decisions to provide social services than is 

insurgencies’ ability to pursue both their objectives and legitimacy across ideological 

groups.81 Furthermore, examples of social service provision can be found across 

insurgencies with different ideologies. The FARC in Colombia and Boko Haram in 

Nigeria both offer social services, yet one is essentially a socio-economic uprising and 

the other a radical Islamic movement.82 For these reasons, I hold it relatively constant 

(though some variation is included across types of Islam represented by each group) and 

focus instead on strategic flexibility, as a more promising independent variable than 

ideology.  

Geographic Location.  

Another variable that is being held constant is geographic location. This 

dissertation focuses specifically on Islamic insurgencies in the Middle East and Africa. 

                                                 
80  Blanchard, Al Qaeda, 2–3.  
81  Cammett, “Habitat for Hezbollah;” and, Allam, “Hezbollah’s Relief Efforts Reach Thousands in 

Lebanon.” 
82  Hilary Matfess, “Here’s why so many people join Boko Haram, despite its notorious violence.” Monkey 

Cage, The Washington Post online, April 26, 2016, https://www.washingtonpost.com/news/monkey-
cage/wp/2016/04/26/heres-why-so-many-people-join-boko-haram-despite-its-notorious-violence/; and, 
“FARC – Rebels with a Cause?” Council on Hemispheric Affairs (website), July 6, 2010, 
http://www.coha.org/farc-%E2%80%93-rebels-with-a-cause/. 
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The reason for this focus is because, particularly in the case of ISIS, there are several 

examples of insurgent model exportation from Middle Eastern insurgent organizations to 

their African counterparts.83 Furthermore, the Middle East and Africa appear to be hubs 

for violent extremist attacks.84 No doubt, similar examples can be found in other regions, 

but the author chooses to explore exportation solely in the Middle East-to-Africa context.  

The Insurgency Development Life-Cycle. 

The literature on insurgent development provides an excellent starting point for assessing 

what the insurgency is and is not capable of at a given stage in its life-cycle that has 

applications for insurgent decision-making about social services. While it is worth 

discussing here, this discussion largely agrees that insurgent organizations will not be in a 

position to provide social services until they attain a certain level of maturity. There are 

several insurgent development frameworks available for use. Metz and Millen offer a 

relatively straight-forward two-phase construct – the first phase constituting insurgent 

preparation and consolidation and the latter constituting open conflict. This construct is 

tempting because of its simplicity of design and its understanding that insurgent 

development is non-linear; however, it does not explicitly demarcate open conflict from 

attempts at reconciliation.85 Thomas and Casebeer adopt a systems approach to analyzing 

the insurgent life-cycle. From gestation to transformation, their four-phase framework 

                                                 
83  Hassan, “Welcome to the Post-Middle East ISIS,” Foreign Policy, May 3, 2019, 

https://foreignpolicy.com/2019/05/03/welcome-to-the-post-middle-east-isis/. 
84  National Consortium for the Study of Terrorism and Responses to Terrorism (START), 2018, Global 

Terrorism Database, retrieved from https://www.start.umd.edu/gtd. 
85  Metz and Millen, Insurgency and Counterinsurgency in the 21st Century,” 3–5. 
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covers the development of violent non-state actors from their ideological inception to 

their resolution – whether peaceful or not. The drawback of this framework, however, is 

its organizational, subsystems focus.86 While elements of these frameworks may be 

helpful for analysis, the most promising framework is the life-cycle outlined in the CIA 

Guide to the Analysis of Insurgency. This framework encompasses both organizational 

realities and processes that characterize insurgencies at each stage of the life-cycle, while 

thoroughly covering non-linearity and insurgent absorption back into the political 

function of the country. It is also helpful in that it is the framework used by US Armed 

Forces, one of the principal audiences for this research.87 No matter which framework is 

selected, this variable is held constant because the insurgency must achieve a certain 

maturity, at a minimum operating in the open, before provision of social services can be 

observed.88  

Omitted Variables 

Additional variables are excluded based on academic work already completed. Because 

no attempt at variable selection ought to be conducted in a vacuum, it is important that 

this dissertation avoid reinvention, and rather push forward to more nuanced findings. In 

this vein, Megan Stewart’s large-n analysis of insurgent organizations’ decisions to 

provide healthcare and education services will be used as a basis for certain variable 

omission. Her work identifies the following variables as having minimal or no impact on 

                                                 
86  Thomas and Casebeer, Violent Systems, 12–49. 
87  CIA, Guide to the Analysis of Insurgency, 5–22. 
88  CIA, Guide to the Analysis of Insurgency, 5–22. 
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the inclusive89 provision of healthcare and education services: terrain, duration of the 

insurgency (note this is distinct from maturity), democracy, communism, and population, 

among others. As a result, these variables will be excluded from this analysis, in an effort 

to discern greater qualitative nuance to Stewart’s findings.90  

Building a Social Services Provision Theory 

Now that the breadth of ivs have been surveyed, with some included and others 

excluded from the analysis, a more substantial discussion is necessary about how these 

variables are expected to interact. The literature review and anecdotal evidence presented 

in preceding sections illuminate key variables expected to impact insurgent 

organizations’ social services provision. Ultimately, this dissertation argues that the 

strategic objectives of the insurgent organization and the level of competition it faces in 

its area of operations impact whether and how these organizations provide social 

services. A visual depiction of this hypothesis is in Figure 1. This figure shows the 

expected relationships between the independent and dependent variables in this study.  

 

                                                 
89  Stewart defines inclusive provision as the provision of these services to “… almost all people living 

within the space where insurgents seek to be sovereign.” (Stewart, “Civil War as State-Building,” 2). 
90  Stewart, “The Determinants of Rebel Public Goods Provision;” and, Stewart, “Civil War as State-

Building.” 
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Figure 1. Theory 

 

The interaction between the ivs and dv are expected to yield three observable 

relationships, as presented in Figure 2. When competition is high and an insurgency’s 

objective is to govern, the insurgency is most likely to provide a high level of social 

services. When competition is low and the objective is to govern or when competition is 

high and groups do not want to govern, they tend to ally themselves with providing 

organizations, rather than provide themselves. The final set of groups are those 

insurgencies that do not provide social services at all. These groups generally do not wish 

to govern and face little competition. Thus, diverting resources from combat operations to 

social service provision would yield little strategic advantages.  
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Figure 2. Expected iv-dv interactions. 

 

Objective: 
Govern

Competition: Low

Competition: High

Provision by Proxy
(Model A)

High Provision

No Provision

Provision by Proxy
(Model B)

Objective: Not 
to Govern
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CHAPTER 3: DATA, METHODS, AND SUMMARY STATISTICS 

The purpose of this chapter is to define how the variables in this dissertation will 

be measured and characterize general trends across the insurgent groups that meet the 

criteria for inclusion in this study – Islamic insurgent organizations located in Africa and 

the Middle East from 1980-2014. This endeavor requires a survey of all such 

organizations relative to their objectives and the competition they face, as well as their 

social service provision. A survey of this kind does not allow for accounting for how each 

variable for each group has evolved over time. Unlike the case studies that follow this 

chapter, each variable in this initial survey is assessed in aggregate over the life of the 

insurgency. For example, an insurgent group is coded as having provided social services 

if they provide these services at any point in its lifetime. It is marked as having sustained 

this provision if there is evidence that they were able to maintain social services delivery.  

This survey results in several important conclusions. First, it identifies a 

prevalence of behavior – namely that insurgents tend to provide social services when they 

wish to do more than simply disrupt, and provide in more significant ways when facing 

tightly contested areas of operation. Because the goal of the study is to discern models of 

behavior, proving causation is outside its scope; but the relationships outlined in this 

chapter help frame the case studies in such a way that behavioral models can be 

discerned. Second, this analysis demonstrates the limitations of a quantitative approach to 
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the research question. This approach does not allow us to tease out nuances that make the 

level of provision move up or down. Being able to track evolution of insurgent objectives 

and competition in a single case will therefore be critical and the task of the chapters that 

follow this one.  

This chapter will first discuss how data on insurgent organizations was collected 

and processed. It will then outline how variables are measured and their distribution 

across the dataset. Finally, it will show how groups tend to cluster around combination of 

the variables. This chapter will conclude with a summary of findings and justification for 

case selection.  

Data Collection and Coding 

The data used in this survey is comprised of 88 insurgent groups in the Middle 

East and Africa that have existed between 1980 and 2014. Insurgent groups active in the 

current Syrian and Libyan conflicts, that were not previously active in the region, were 

excluded, as these conflicts are continuously evolving, and so their values relative to the 

independent variables are more likely to change during the course of the research. For 

each group, objectives, competitors, and sources of funding were identified based on 

existing data sets in academia, primary sources, and secondary sources of information.  

Prior to, during, and after the compilation of the data, the data set underwent a set 

of quality control processes. These processes involved the creation of a codebook that 

defined the scoring each variable should receive based on the definitions discussed in the 

sections above. Coding for each variable and score was vetted relative to the codebook 

definitions to ensure reliability and keep error rates to a minimum. Each observation for 
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each group was also cited and supporting quotations from sources given so that these 

observations could be checked rigorously during the quality control process. This vetting 

involved reassessing the source from which the coding was derived and ensuring coding 

was accurately and systematically applied to each record.  

Data Preparation and Collection 

The data used in this analysis was mostly unstructured data derived from over 350 

sources. Principal sources included Stanford University’s Mapping Militant 

Organizations Database, University of Maryland’s Global Terrorism Database, and 

Terrorism Research and Analysis Consortium (TRAC) data. But these sources did not 

provide enough information for the dataset and were therefore augmented by a series of 

academic papers and news articles. The result was a dataset comprising over 4000 data 

points, with each of the 88 insurgent organizations being coded across over 40 fields, 

including text fields that contain supporting information for coding. This approach 

allowed for coding verification once the coding was complete. Coding verification was 

used to ensure each field complied with coding instructions in the data codebook 

(included in Appendix A) created for this phase of the research.  

Criteria for an insurgent organization to be included in the survey are: 

 The group must meet the criteria outlined previously in Chapters 1 and 2. 

 It must have perpetrated at least two violent attacks in these areas. The 

number of violent attacks was used as a least restrictive metric to separate 

groups that perform one-off acts of violence from groups with a more 

established pattern of violence. 
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Each group was coded relative to its religious affiliation – Sunni/Salafist, Shia, or other – 

and its location, as well as the timeframe for which it was active and number of violent 

attacks it perpetrated. This coding helped establish how skewed the data might be relative 

to ideology and location.  

The first step in this analysis is a discussion of each variable and how it is 

operationalized – or coded – in the dataset. This discussion will be accompanied by a 

breakdown of descriptive statistics by variable. Descriptive statistics not only allow for 

general observation of how the population of insurgent groups tend to behave, but also 

provide a means of understanding the conditions these groups face relative to each 

independent variable. These statistics, therefore, provide a composite understanding of 

behavior relative to both the independent and dependent variables and therefore help 

contextualize findings and case selection.  

Measuring and Characterizing the Dependent Variable: Social Services Provision 

The dependent variable in this analysis is insurgent social services provision. 

Because not all provision is equal, provision is measured in degrees, including the variety 

of services provided, whether or not they are sustained, if they are inclusive of out-group 

populations, and if they are provided by through a formalized mechanism. An 

organization is a provider if it provides at least one social service to a target population. If 

it provides more than one such service, it provides a variety. If it provides services 

consistently over time, rather than in a sporadic or ad hoc manner, then it is a sustained 

provider. If an organization provides services to populations that are not defined as in-

group, particularly adherents to other faiths, then it is an inclusive provider. Finally, if an 
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insurgent organization creates a bureaucratic mechanism by which to more systematically 

offer these services, then it is considered to provide them in a formalized way. Where 

each organization falls along the continuum is determined by the number of these criteria 

it fulfills. In other words, if an organization provides a single social service informally 

and sporadically to only in-group members, it would fulfill only one of the five criteria 

for degree of social service provision. Conversely, if a group provides a wealth of 

services to through a formalized bureaucratic mechanism to the entire population of a 

specific territory in a sustained manner, it would achieve all five criteria. Therefore, 

provision is conceptualized in degrees, relative to how many of the criteria the group 

fulfills.  

  

Table 1. dv Operationalization: Social Services Provision. 

 
Dependent 

Variable 

Definition Components Operationalization 

Provision The giving of 

services to a target 

population that 

improve their 

welfare.91 

Provide – Provision of at least one 

social service. 

Variety – Provision of more than 

one social service. 

Sustained – Services are provided 

over time, rather than ad hoc. 

None – The group 

provides no services. 

Proxy – The group does 

not provide services but 

is allied with a group that 

does. 

                                                 
91  Definition based on these sources: “Social Services;”  “Social Services and Humanitarian Assistance;” 

and, “Education and Social Services in Mexico.”  
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Inclusive – Provision offers at 

least some services to non-

adherents. 

Formalized – Provision is led by 

a bureaucratic element within the 

insurgent organization. 

Low – The group 

provides 1-3 of the 

provision components. 

High – The group 

provides 4-5 of the 

provision components. 

 

The descriptive statistics associated with social service provision is in Table 2. 

Proxy provision is the most prevalent level of social service provision. Provision by 

Proxy has been steadily increasing since the 1990s. Prior to this time, only two groups 

leveraged alliances and the benefits associated with being aligned with organizations that 

provided social services. This number doubled in the 1990s and doubled again in the 

early 2000s. By 2010, this model was on track to double again, with the same number of 

insurgencies providing services by proxy between 2010 and 2014 as there were during 

the first decade of the 2000s.  

At present, it is not clear exactly why the Proxy model has begun to flourish, but 

the data offers some suggestions. The majority of Proxy providers in this study are 

aligned with Al Qaeda, the Taliban, or both. While these organizations are quite different 

from each other, one of the qualities they share is the ability to knit together large 
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networks of allies.92 The vastness of their networks93 may alone create a coincidence that 

allows the Proxy model to flourish around a single provider. Given the rising preference 

for this model, however, it is more likely the result of forming alliances for strategic 

gains, even if those gains are not always won out through an ally’s provision of services 

to the local population. The literature on threat financing and the pairing of these non-

state actors with transnational organized crime bears this out.94 For example, the literature 

suggests that violent non-state actors tend to make alliances when they result in 

economies of scale – when they imbue additional strategic benefit to the organization at a 

lesser cost, even if these relationships are not “fully symbiotic”95 or indeed even 

durable.96  

While the Proxy model appears to be rising in popularity, the number of groups 

choosing not to provide has diminished over time, at least relative to the number of new 

groups formed. The same number of non-providers were formed from 1980-1999 as 

2000-2010 – approximately 10 in each timeframe. This number was halved after 2010. 

                                                 
92  Mapping Militant Organizations, “Al Qaeda,” Stanford University, last modified January 2019, 

https://cisac.fsi.stanford.edu/mappingmilitants/profiles/al-qaeda#highlight_text_13302; Mapping 
Militant Organizations, “Afghan Taliban,” Stanford University, last modified June 2018, 
https://cisac.fsi.stanford.edu/mappingmilitants/profiles/afghan-taliban. Note: These citations are created 
based on the specifications outlined by Stanford University for the Mapping Militant Organizations 
Project. To locate the network maps in these profiles, select “maps” and open relevant network 
diagrams that appear for each organization. 

93  Mapping Militant Organizations, “Al Qaeda;” and, Mapping Militant Organizations, “Taliban.” 
94  See for example: Steven Hutchinson and Pat O’malley, “A Crime-Terror Nexus? Thinking on Some of 

the Links between Terrorism and Criminality,” Studies in Conflict & Terrorism 20, no. 12 (2007): 
1095–1107; and, John T. Picarelli, “The Turbulent Nexus of Transnational Organised Crime and 
Terrorism: A Theory of Malevolent International Relations,” Global Crime Volume 7, no. 1 (2006): 1–
24. 

95  Hutchinson and O’malley, “A Crime-Terror Nexus?” 1095–1107. 
96  Picarelli, “The Turbulent Nexus of Transnational Organised Crime and Terrorism,” 1–24. 
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Of the organizations in this dissertation’s dataset, 28 were created prior to 2000, and of 

these, 10 did not provide services – almost half of the total. From 2000-2010, another 43 

new groups were created, and again, only 10 did not provide services – this time about 

one-fourth of the total. Between 2011 and 2014, another 17 new groups were created, and 

yet non-providers only comprised under one-third. It is possible, then, that non-provider 

approaches are gradually being phased out and replaced by proxy approaches to social 

service provision. This discussion of non-providers will be continued in Chapter 6. 

 

Table 2. dv Descriptive Statistics, Count of Provision Levels. 

 
Provision Level Group Counts (% of Total Groups) 

None 25 (28%)  

Proxy 25 (28%) 

Low 15 (17%) 

High 23 (26%) 

 

Table 3: dv Descriptive Statistics, Provision Level by Group Type. 

 
Type None (% of 

Total Groups) 

Proxy (% of 

Total Groups) 

Low (% of Total 

Groups) 

High (% of Total 

Groups) 

Other 1 (1%) 0 (0%) 1 (1%) 2 (2%) 

Shiite 2 (2%) 2 (2%) 2 (2%) 5 (6%) 

Sunni/Salafist 22 (25%) 23 (26%) 12 (14%) 16 (18%) 
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Table 4: dv Descriptive Statistics, Provision Level by Location. 

 
Region None (% of 

Total Groups) 

Proxy (% of 

Total Groups) 

Low (% of Total 

Groups) 

High (% of Total 

Groups) 

Afghanistan, 
Pakistan 

 

5 (6%) 8 (9%) 7 (8%) 5 (6%) 

Arabian 
Peninsula 

 

2 (2%) 1 (1%) 0 (0%) 4 (5%) 

Egypt, Israel, 
Lebanon 

 

3 (3%) 4 (5%) 0 (0%) 3 (3%) 

Global 0 (0%) 1 (1%) 0 (0%) 0 (0%) 

Horn of Africa 
 

1 (1%) 2 (2%) 1 (1%) 3 (3%) 

Iran 1 (1%) 1 (1%) 0 (0%) 0 (0%) 

Iraq, Syria 9 (10%) 2 (2%) 4 (5%) 4 (5%) 

Sahel 4 (5%) 6 (7%) 3 (3%) 4 (5%) 

 

Measuring and Characterizing the Independent Variables: Insurgent Objectives 

and Level of Competition 

Two variables most significantly impact whether or not insurgent organizations 

provide social services and how they do it – insurgent objectives and the competition they 

face.  
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Insurgent Objectives.  

The objectives of the insurgency are considered to be the ultimate goal that 

violence is being used to achieve. Many frameworks exist to discern insurgent objectives, 

but these objectives can generally be characterized as those that seek to govern and those 

that do not. As this dissertation is looking at what causes an organization to seek out a 

specific type of governance activities – social services – then characterizing objectives in 

this way is particularly useful.97 How this variable is defined and operationalized is 

explained in Table 5. 

 

Table 5. iv Operationalization: Objectives. 

 
Independent 

Variable 

Definition Operationalization 

Objectives The strategic aims of the 

organization, derived from 

statements from its leadership or 

subject-matter expert (SME) 

designation.98 

Govern – A group is coded as having a 

governing objective if it seeks to 

establish rule over a specific territory and 

population. 

Not Govern – A group is coded as not 

wishing to govern if it uses violence for 

any other agenda besides to establish rule 

                                                 
97  Joint Staff J7, Joint Force Development, Joint Publication 3-24, II-10 – II-12. 
98  This definition is based on: Joint Staff J7, Joint Force Development, Joint Publication 3-24, II-10 – II-

12; Weiss, “Governance, Good Governance and Global Governance,” 795–796; and, Commission on 
Global Governance, Our Global Neighbourhood, 2.   
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over a territory and population. Usually, 

these groups only seek to disrupt. 

 

Insurgent objectives are usually determined by statements on objectives from 

insurgent organizational leadership. If these primary sources are not available, which is 

rarely the case, then objectives are determined through secondary sources, often subject-

matter experts (SMEs) that directly speak to them. Insurgencies that seek to institute a 

different government, such as establishing a caliphate or implementing sharia law, in a 

specific location and for a specific population are judged to have a governing objective. 

This is distinct from wanting to overthrow the current regime, which if not followed by 

an intent to replace it, is insufficient to judge as a governing objective.  

Disruptive insurgent organizations, however, only strive to use violence as a 

means of advancing an agenda without the wish to take over the reins of government. 

This usually is the case when an insurgency uses violence to showcase a problem with 

the current regime without offering a solution. While disruptive insurgencies are not the 

norm, they constitute an important category to consider here. Other types of objectives 

certainly exist and would be included if warranted; however, governing and disruptive 

objectives cover the entire space of organizations in this dissertation and are therefore 

sufficient. The descriptive statistics associated with this iv are in Table 6, Table 7, and 

Table 8. 
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Table 6. iv Descriptive Statistics, Objective Counts. 

 
Objectives Group Counts (% of Total Groups) 

Govern 65 (74%) 

Not to Govern 23 (26%) 

 

Table 7: iv Descriptive Statistics, Objectives by Group Type 

 
Type Govern, No (% of Total 

Groups) 

Govern, Yes (% of Total 

Groups) 

Other 1 (1%) 3 (3%) 

Shiite 4 (5%) 7 (8%) 

Sunni/Salafist 18 (21%) 55 (63%) 

 

Table 8: iv Descriptive Statistics, Objectives by Location. 

 
Region Govern, No (% of Total 

Groups) 

Govern, Yes (% of Total 

Groups) 

Afghanistan, 

Pakistan 

8 (9%) 17 (19%) 

Arabian Peninsula 2 (2%) 5 (6%) 

Egypt, Israel, 
Lebanon 

 

4 (5%) 6 (7%) 

Global 0 (0%) 1 (1%) 



 

  50  
 

Horn of Africa 0 (0%) 7 (8%) 

Iran 2 (2%) 0 (0%) 

Iraq, Syria 4 (5%) 15 (17%) 

Sahel 3 (3%) 14 (16%) 

 

Competition.  

The level of competition each insurgent organization faces is the second driver of 

service provision. Competition levels are characterized as either low or high. Each group 

was coded for number of governmental adversaries, number of international military 

adversaries, and number of other insurgent adversaries. An adversary is defined as any 

organized group against which the insurgency engages in violent acts. But numbers of 

adversaries are not sufficient to adequately capture the significance of facing an 

international coalition versus a single international actor. Therefore, competition was 

defined as a combination of the numbers of adversaries a group faced, as well as how 

many of these were of a different type, based on the assumption that different types of 

adversaries are likely to require a more agile, resource-intensive approach to fighting. 

Low competition is defined as facing a maximum of one group per adversary type or 

facing more than one adversary of a single type. High competition is defined as facing a 

minimum of one adversary per adversary type, as well as more than one adversary in at 

least one adversary type. This operationalization scheme is outlined in Table 9. 
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Table 9. iv Operationalization: Competition. 

 
Independent 

Variable 

Definition Operationalization 

Competition The diversity and number of 

adversaries an insurgent 

organization faces.99 

Low – Competition from a maximum of one 

group per category of adversary or more 

than one group within a single category of 

adversary. 

High – Competition from all types of 

adversaries, in addition to at least one 

adversary type in which the group faces 

more than one competitor. 

 

The descriptive statistics associated with this iv are in Table 10, Table 11, and 

Table 12. 

 

Table 10. iv Descriptive Statistics, Competition Level Counts. 

 
Competition Group Counts (% of Total Groups) 

Low 40 (45%) 

High 48 (55%) 

 

                                                 
99  This definition is based on conditions of insurgency and insurgent behaviors captured in: Joint Staff J7, 

Joint Force Development, Joint Publication 3-24. 
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Table 11: iv Descriptive Statistics, Competition Levels by Group Type. 

 
Type Competition Low (% of Total 

Groups) 

Competition High (% of Total 

Groups) 

Other 0 (0%) 4 (5%) 

Shiite 5 (6%) 7 (8%) 

Sunni/Salafist 36 (41%) 36 (41%) 

 

Table 12: iv Descriptive Statistics, Competition Levels by Location. 

 
Region Competition Low (% of Total 

Groups) 

Competition High (% of Total 

Groups) 

Afghanistan, 

Pakistan 

11 (13%) 14 (16%) 

Arabian Peninsula 4 (5%) 3 (3%) 

Egypt, Israel, 
Lebanon 

 

4 (5%) 6 (7%) 

Global 0 (0%) 1 (1%) 

Horn of Africa 2 (2%) 5 (6%) 

Iran 2 (2%) 0 (0%) 

Iraq, Syria 6 (7%) 13 (15%) 

Sahel 11 (13%) 6 (7%) 
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Initial Findings 

This dataset is composed of 88 unique records, each of which represents a single 

insurgent organization, with the exception of a small quantity that experienced specific 

shifts in one or more of the key variables at a defined time. These groups were given a 

phase 1 or phase 2 designation and reason behind the phasing break. Their behavior was 

coded only for the timeframe associated with each phase.  

Group Types and Regional Distribution 

That the overwhelming majority of these organizations are Sunni, whether 

Salafist or not, is not surprising. Recent estimates indicate Sunnis make up 85-90% of the 

global Muslim population. In the Middle East, alone, most countries have a Sunni 

majority, with the exception of Iran, Iraq, Oman, Lebanon, and Israel.100 And while this 

strength in numbers is critical, the spread of Sunni Jihadist groups, more specifically 

Salafists, is also of particular importance. Indeed, the majority of Jihadist organizations 

adhere to Salafism, explaining why this interpretation of Sunni Islam seems to be so 

prevalent amongst Islamic insurgent organizations.101 Salafism’s rise to prominence may 

be attributed to the global focus of key Salafist organizations, such as Al Qaeda. Not only 

have these organizations managed to establish global networks that supply them with 

materials and other resources, but perhaps more significantly, they have also been able to 

export their ideologies with gusto to insurgent or terrorist organizations on almost every 

                                                 
100 “Sunnis and Shia in the Middle East,” BBC News, December 19, 2013, 

http://www.bbc.com/news/world-middle-east-25434060. 
101 Shadi Hamid and Rashid Dar, “Islamism, Salafism, and Jihadism: A Primer,” Markaz (blog), The 

Brookings Institution, July 15, 2016, https://www.brookings.edu/blog/markaz/2016/07/15/islamism-
salafism-and-jihadism-a-primer/. 
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continent in the world. This global focus that combines ideology, resource acquisition, 

organization, and violence has enabled Salafist organizations to proliferate quickly and en 

masse.102 Though lacking in precision, by the early 2000s, global Jihadism had become 

synonymous, at least in the American lexicon, with Sunni/Salafist adherence.103  

Unlike Sunnis, the Shia are commonly in the minority. They only comprise 10-

13% the Muslim population worldwide. An estimated 68-80% of this population is 

concentrated only in India, Iran, Iraq, and Pakistan.104 It is not surprising, then, that the 

numbers of Shia organizations are fewer than Sunni Jihadist groups. And even though 

some, such as Hezbollah, have global reach,105 the spread of a globalized ideology is 

generally not a central goal, as it was for Al Qaeda, for example. Rather, Shia insurgent 

groups tend to have more locally focused, politically oriented objectives that do not 

require the global adoption of their model, as was the case for Shia groups in Iraq, for 

example.106 Thus, Shia insurgent groups remain in the minority in this study. In fact, the 

                                                 
102 Assaf Moghadem, The Globalization of Martyrdom: Al Qaeda, Salafi Jihad, and the Diffusion of 

Suicide Attacks (Baltimore: Johns Hopkins University Press, 2008); and, Hayat Alvi, “The Diffusion of 
Intra-Islamic Violence and Terrorism: The Impact of the Proliferation of Salafi/Wahhabi Ideologies,” 
Middle East Review of International Affairs 18, no. 2 (Summer 2014): 38–50. 

103 John D. Negroponte, Annual Threat Assessment of the Director of National Intelligence for the Senate 
Armed Services Committee (Washington, DC: Office of the Director of National Intelligence, 2006), 3.  

104 Pew Research Center, “Mapping the Global Muslim Population,” October 7, 2009, 
http://www.pewforum.org/2009/10/07/mapping-the-global-muslim-population/. 

105 Matthew Levitt, Hezbollah: The global footprint of Lebanon’s Party of God (Washington, DC: 
Georgetown University Press, 2013), http://www.jstor.org/stable/j.ctt1657v8z. 

106 Lawrence E. Cline, “The prospects of the Shia insurgency movement in Iraq,” Journal of Conflict 
Studies 20, no. 1 (Fall 2000), https://journals.lib.unb.ca/index.php/jcs/article/view/4311/4924; and, 
Soufan, Anatomy of Terror. 
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ratio of Shia to Sunni insurgent groups considered here is strikingly similar to the ratio of 

each in the general population.107  

The geographic distribution of these groups also mimics their population. Most of 

the Shia organizations in this survey, for example, are located in Iraq, Iran, Syria, and 

Lebanon. Given that Iraq and Iran are among the few countries where there is a high 

concentration of Shia and a minority Sunni population, this is to be expected.108 Lebanon 

is also an unsurprising center of gravity given the presence and influence of Hezbollah in 

the country.109  

Sunni insurgent organizations are more widely distributed. The majority – almost 

two-thirds – of Sunni organizations are located in the Middle East, with the latter third 

located in Africa. This north-south corridor facilitated the flow of jihadists and their 

ideologies and began in Afghanistan, when African jihadists amassed in the country to 

help it fight Soviet invaders. Al Qaeda promptly formed in Afghanistan, with offshoots in 

Africa, and Bin Laden’s presence in Sudan and Al Qaeda’s attacks in Kenya and 

Tanzania underscore the Sunni connection between Africa and the Middle East – namely 

Afghanistan. This theme of proliferation reached its zenith during Arab Spring, creating a 

“boon for armed Islamist groups,” most of which were Sunni or Salafist/Wahhabist.110  

                                                 
107 Pew Research Center, “Mapping the Global Muslim Population.” 
108 “Sunnis and Shia in the Middle East,” BBC News online; and, Pew Research Center, “Mapping the 

Global Muslim Population.”  
109 Daniel L. Byman, “Hezbollah: Most Powerful Political Movement in Lebanon,” Interview by Bernard 

Gwertzman, Council on Foreign Relations (website), May 29, 2008, 
https://www.cfr.org/interview/hezbollah-most-powerful-political-movement-lebanon. 

110 Brian Beary, “Do Islamists on the Continent Threaten the West,” Terrorism in Africa 25, no. 25 (July 
2015), http://library.cqpress.com/cqresearcher/document.php?id=cqresrre2015071000. 
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Interaction between Objectives, Competition Levels, and Social Service Provision 

To begin to investigate the relationship between the dependent and independent 

variables we start with the interaction between objectives and provision. As Table 13, 

Table 14, and Table 15 show, 23 total groups did not desire to govern. Of these, 87% did 

not provide any services themselves. Instead, they chose either to provide by proxy or not 

to provide at all. The total number of groups that did want to govern is 65. Of these 

groups, 54% chose to provide some level of social services, whether low or high. By 

further breaking down levels of provision into None, By Proxy, Low, and High, we find 

that the majority of groups who did not want to govern provided by proxy, but this 

number is only slightly higher than those who did not provide at all. Conversely, the 

majority of groups that wanted to govern chose to provide high levels of social services. 

The rest of the groups were relatively evenly distributed across the other three categories 

of provision. 

  

Table 13. Percent of Total Groups, Objectives by Provision (Yes, No) 

 
Provide (Yes/No) Govern, No (% of Total 

Groups) 

Govern, Yes (% of Total 

Groups) 

Provide, No 23% 34% 

Provide, Yes 3% 40% 

 

Table 14. Percent Total Groups by Objective and Provision Level 
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Levels of Provision Govern, No (% of Total 

Groups) 

Govern, Yes (% of Total 

Groups) 

None 9 (10%) 16 (18%) 

Proxy 11 (13%) 14 (16%) 

Low 1 (1%) 14 (16%) 

High 2 (2%) 21 (24%) 

 

Table 15. Percent of Objective No or Yes, by Provision Level 

 
Levels of Provision Govern, No (% Total Govern, No) Govern, Yes (% Total Govern, Yes) 

None 9 (39%) 16 (25%) 

Proxy 11 (48%) 14 (22%) 

Low 1 (4%) 14 (22%) 

High 2 (9%) 21 (32%) 

 

Competition levels also shed light on social service provision behavior. Table 16, 

Table 17, and Table 18 show that Islamic insurgent organizations tend to provide social 

services when they face high competition, and the majority of these groups provide a 

high levels. Organization that face only low levels of competition, however, tend not to 

provide services themselves. While the majority of these groups provide by proxy, the 

gradual increase in use of proxy provision over time may explain this trend. Only a 

slightly smaller number of these groups choose not to provide through any means. This 



 

  58  
 

indicates that Islamic insurgent organizations in relatively permissive environments enjoy 

greater freedom to select levels of provision or simply not provide at all. 

  

Table 16. Percent of Total Groups, Competition by Provision (Yes, No) 

 
Provide (Yes/No) Competition Low 

(% of Total Groups) 

Competition High 

(% of Total Groups) 

Provide, No 33% 24% 

Provide, Yes 13% 31% 

 

Table 17. Percent Total Groups by Competition and Provision Levels 

 
Levels of 

Provision 

Competition Low (% of Total Groups) Competition High (% of Total Groups) 

None 13 (15%) 12 (14%) 

Proxy 16 (18%) 9 (10%) 

Low 5 (6%) 10 (11%)  

High 6 (7%) 17 (19%) 

 

Table 18. Percent of Competition Low or High, by Provision Level 

 
Levels of 

Provision 

Competition Low (% of Total 

Competition Low) 

Competition High (% of Total 

Competition High) 
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None 13 (33%) 12 (25%) 

Proxy 16 (40%) 9 (19%) 

Low 5 (13%) 10 (21%) 

High 6 (15%) 17 (35%) 

 

When analyzing objectives and competition levels against social service 

provision, three models of behavior emerge. These are laid out in Figure 2. The 

distribution of organizations across combinations of objectives and competition levels is 

depicted in Table 19 below. 

  

Table 19. Distribution of Groups across Variable Combinations 

 
 No 

Provision 

Proxy 

Provision 

Low 

Provision 

High 

Provision 

Total Count  

Govern, No + 

Competition 

Low 

50% 44% 0% 6% 16 Groups 

Govern, No + 

Competition 

High 

14% 57% 14% 14% 7 Groups 
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Govern, Yes + 

Competition 

Low 

21% 38% 21% 21% 24 Groups 

Govern, Yes + 

Competition 

High 

27% 12% 22% 39% 41 Groups 

 

The first model of provision is the Super-Provider model and this model is most 

prevalent when two conditions are met – when the group wishes to govern and when it 

faces high competition in its area of operations. The majority of organizations in this data 

survey meet both of these conditions, and of these, the plurality provide high levels of 

social services. These Super-Providers not only provide, but they do so in three or four of 

the following ways – by providing a variety of services, by providing services 

sustainably, by providing services inclusively, and/or by providing these services in a 

formalized way. 

The second model – the Proxy model – occurs when only one of the two above 

conditions are met. In other words, the Proxy model functions as the mid-grade, 

efficiency version of provision. This occurs most often when groups, either: 

1. Do not seek to govern but face high levels of competition, or  

2. Wish to govern but face low levels competition.  

In both instances, Proxy providers choose the efficiency of alliances with at least one 

other group that provides social services and escape the rather stark choice of going “all-
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in” on provision or providing nothing at all.  Proxy provision enables its practitioners to 

potentially reap the positive benefits of the social service provision of other 

organizations, but it allows them the flexibility to focus on the activities they find most 

important – lethal or non-lethal – without having to expend resources on provision.  

The final model of provision – the Non-Providers – occurs when insurgent 

organizations meet none of the conditions discussed above. They neither wish to govern 

nor face high levels of competition. The majority of groups that do not meet these 

conditions fall into the Non-Provider category, providing no services and making no 

alliances with groups that do. It is worth noting that a number of groups that fall into this 

model provide by proxy, but this may be an artifact of beneficial alliance choices or the 

proliferation of the Proxy model over time.  

Case Selection  

The findings of the preliminary analyses in this chapter have yielded three models 

of social service provision that will be investigated further in Chapters 4-6. An exemplar 

case or set of cases will be used to provide a more nuanced assessment of the iv-dv 

interaction in each model. Figure 3 shows the cases selected and a summary of how the 

ivs and dv function in each case to justify its selection for a specific model. Each case 

study tracks the history of provision by the exemplar group(s) over time, observing key 

transition points and conditions relative to the independent variables that appear to be 

impactful. This approach allows for a more nuanced, precise understanding of what 

drives the decisions to provide social services and at what level.  
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Figure 3. Case Selection111 

                                                 
111 Hezbollah Sources: Mapping Militant Organizations, “Hezbollah;” United States Army Training and 

Doctrine Command (TRADOC) G-2 ACE Threats Integration, Threat Tactics Report: Hezbollah (Fort 
Eustis, VA: TRADOC, 2017), 1–13, https://community.apan.org/cfs-file/__key/docpreview-s/00-00-01-
96-10/TTR-Hizballah-JAN-2017.pdf; and, Byman, “Hezbollah: Most Powerful Political Movement in 
Lebanon.” 

 AQIM Sources: Mapping Militant Organizations, “Al Qaeda in the Islamic Maghreb;” “Al-Qa’ida in 
the Lands of the Islamic Maghreb (AQIM),” Australian National Security (website), Australian 
Government, accessed April 9, 2019, 
https://www.nationalsecurity.gov.au/Listedterroristorganisations/Pages/Al-Qaida-in-the-Lands-of-the-
Islamic-Maghreb.aspx; Sergei Boeke, “Al Qaeda in the Islamic Maghreb: Terrorism, Insurgency, or 
Organized Crime?” Small Wars & Insurgencies 27, no. 5 (2016): 914–936,  
https://www.tandfonline.com/doi/full/10.1080/09592318.2016.1208280; Dalia Ghanem, “Jihadism in 
the Sahel: AQIM’s Strategic Maneuvers for Long-Term Regional Dominance,” Georgetown Journal of 
International Affairs (2017), https://carnegie-mec.org/2017/06/23/jihadism-in-sahel-aqim-s-strategic-
maneuvers-for-long-term-regional-dominance-pub-71413; and, Thomas Joscelyn, “AQAP Provides 
Social Services, Implements Sharia While Advancing in Southern Yemen,” FDD’s Long War Journal, 
February 3, 2016,  https://www.longwarjournal.org/archives/2016/02/aqap-provides-social-services-
implements-sharia-while-advancing-in-southern-yemen.php. 

 Al Qaeda Central Sources: Mapping Militant Organizations, “Al Qaeda;” Soufan, Anatomy of Terror; 
History.com editors, “A Timeline of the U.S.-Led War on Terror,” The History Channel (website), 
updated September 9, 2019, https://www.history.com/topics/21st-century/war-on-terror-timeline; Kathy 
Gilsinan, “Five Years After bin Laden’s Death, al-Qaeda Lives On,” The Atlantic, May 2, 2016,  
https://www.theatlantic.com/international/archive/2016/05/al-qaeda-bin-laden-death/480801/; and, 
Joscelyn, “AQAP Provides Social Services.” 

Al Qaeda in the Islamic Maghreb

• Location: Sahel, Mali
• Years: 2006-Present
• Objective: Govern
• Competition: Low
• Provision: Proxy
• Proxy Providers: Ansar al Dine, MUJAO

Objective: Not 
to Govern

Objective: 
Govern

Competition: Low

Competition: High

Al Qaeda Central

• Location: Global, Iraq and Afghanistan
• Years: 1988-Present
• Objective: Not to Govern
• Competition: High
• Provision: Proxy
• Proxy Providers: AQ regional branches

Hezbollah

• Location: Global, Lebanon
• Years: 1982-Present
• Objective: Govern
• Competition: High
• Provision: High

Jundullah

• Location: Pakistan
• Years: 2004-Present
• Objective: Not to Govern
• Competition: Low
• Provision: None
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 Jundullah Sources: “Jundullah – Pakistan,” TRAC Database, accessed June 1, 2019, 

https://www.trackingterrorism.org/group/jundullah-pakistan;  START, Global Terrorism Database; 
“Pakistan Polio: Mother and Daughter Killed Giving Vaccinations,” BBC News online, January 18, 
2018,  https://www.bbc.com/news/world-asia-42738360; Mona Kanwal Sheikh, “Islamic State Enters 
Al-Qaeda’s Old Hotbed: Afghanistan and Pakistan,” Connections: The Quarterly Journal 16, no. 1 
(2017): 37–49; Mapping Militant Organizations, “TTP,” Stanford University, last modified July 2018,  
https://cisac.fsi.stanford.edu/mappingmilitants/profiles/tehrik-i-taliban-pakistan; Saud Mehsud and 
Mubasher Bukhari, “Pakistan Taliban Splinter Group Vows Allegiance to Islamic State,” Reuters, 
November 18, 2014,  https://www.reuters.com/article/us-pakistan-militants-is/pakistan-taliban-splinter-
group-vows-allegiance-to-islamic-state-idUSKCN0J20YQ20141118; Farhan Zahid and Muhammad 
Ismail Khan, “Prospects of the Islamic State in Pakistan,” The Hudson Institute (website), accessed 
June 2, 2019, https://www.hudson.org/research/12453-prospects-of-the-islamic-state-in-pakistan; 
“Drone Strikes: Pakistan,” America’s Counterterrorism Wars, New America (website), accessed June 2, 
2019, https://www.newamerica.org/in-depth/americas-counterterrorism-wars/pakistan/; and “Islamic 
State Enters Pakistan Through Jundullah ‘Soldiers of Allah’ Thousands Recruited,” The Citizen Bureau, 
May 13, 2015 https://www.thecitizen.in/index.php/en/NewsDetail/index/1/3577/ISLAMIC-STATE-
ENTERS-PAKISTAN-THROUGH-JUNDULLAH-SOLDIERS-OF-ALLAH-THOUSANDS-
RECRUITED. 
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CHAPTER 4: HIGH LEVEL PROVISION – HEZBOLLAH  

Introduction 

Hezbollah is a decades-old Shiite insurgent and terrorist organization. Its reach 

extends to nearly every continent around the globe, as show in Figure 4. Hezbollah’s 

activities in these areas range from terrorist operations to growing the organization’s 

financial networks. The group has executed violent attacks in Argentina, Bulgaria, Israel, 

Spain, and Syria, to name a few. These attacks have led to a debate over whether or not to 

place Hezbollah on various terrorist organization designation lists. Despite this global 

reach, however, much of Hezbollah’s effort is focused in its local area of operations – 

Lebanon – where it has led insurgent and political campaigns for nearly four decades.112 

The focus of this chapter is therefore on Hezbollah’s activities in Lebanon, specifically. 

 

                                                 
112 TRADOC G-2 ACE Threats Integration, Threat Tactics Report, 1–13; and, Byman, “Hezbollah: Most 

Powerful Political Movement in Lebanon.” 
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Figure 4. Hezbollah’s Global Operations.113  

 

Hezbollah began in the early 1980s as a resistance movement devoted to 

countering Israel’s invasion of Lebanon. Ten years later, it evolved into an organization 

with political aims that have been cultivated into a prominent governance body, or a 

“state within a state.”114 This journey has been marked by a transition to a more 

sophisticated operational ethos. In the early days, Hezbollah’s focus was almost entirely 

on inflicting maximum damage against specific targets. By the turn of the century, 

however, the group was able to demonstrate an operational breadth that was on par with 

the Israeli Defense Forces (IDF), as well as an aptitude for logistics that was borne out in 

well-equipped tunnels that were capable of sustaining operators for weeks at a time.115  

                                                 
113 TRADOC G-2 ACE Threats Integration, Threat Tactics Report, 1–13. 
114 “Hezbollah,” Council on Foreign Relations (website), accessed October 3, 2018, 

https://www.cfr.org/backgrounder/hezbollah. 
115 TRADOC G-2 ACE Threats Integration, Threat Tactics Report, 1–14. 
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Hezbollah’s sophistication is not restricted to the battlefield. The group is widely 

recognized as one of the premier social service providers in Lebanon, and its performance 

in the arena of social services provision gives it its Super Provider status. Hezbollah is the 

single most responsive organization to areas with the lowest household incomes, 

regardless of sectarian identity of populations in these areas.116 Indeed, Hezbollah’s 

Social Services Section – the bureaucratic arm of its provision – is incredibly 

comprehensive, and seeks to “support every deficiency and grievance within the three 

Shi’a areas.”117 Hezbollah’s reconstruction sub-section of its Social Services Section has 

been known to act as a surrogate for the Lebanese Government, providing critical 

assistance to Shi’a in southern Lebanon, as well as in Bekaa. This reconstruction 

organization does not limit itself to Shi’a, however, and actively helps other populations 

as well. After the 2006 war, Hezbollah was able to strike out on its own, executing a 

reconstruction initiative without support from the government. The result of these 

activities has been a perception that Hezbollah is able to meet popular demand when the 

government cannot.118 

                                                 
116 Melani Cammett, “Sectarianism and the Ambiguities of Welfare in Lebanon,” Current Anthropology 

56, Supplement 11 (October 2015): S76–S85. 
117 James B. Love, Hezbollah: Social Services as a Source of Power, JSOU Report 10-5 (Hulbert Field: 

Joint Special Operations University, 2010), 22, http://jsou.socom.mil/JSOU%20Publications/JSOU10-
5loveHezbollah_final.pdf; and, James B. Love, Hezbollah: A Charitable Revolution (Fort Leavenworth, 
KS: School of Advanced Military Studies, United States Army Command and General Staff College, 
2008), https://apps.dtic.mil/dtic/tr/fulltext/u2/a499513.pdf. 

118 Love, Hezbollah: Social Services as a Source of Power, 22–23; and, Love, Hezbollah: A Charitable 
Revolution. 
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This chapter will show how governance objectives and high competition led 

Hezbollah to adopt a Super Provider model of social service provision. First, it will 

provide a brief history of the group’s development. It will then trace the evolution of the 

group’s social service provision strategy over two distinct phases in its lifecycle 

punctuated by the signature of the Taif Agreement in 1989.119 Next, this chapter will 

discuss how the group’s objectives and the competition it faced influenced Hezbollah’s 

Super Provider status. Ultimately, the Hezbollah case shows that, as an insurgent 

organization pivots towards governing as an objective, and as competition against this 

organization expands, it will grow its social service provision, extending it more broadly 

to more groups and in a more formalized, consistent way.  

Historical Overview 

The area that comprises modern-day Lebanon has a centuries-long history of 

being a multi-confessional region; and it has an equally long history of inter-confessional 

strife. Following World War I, the League of Nations delegated the Syria mandate to 

France, and along with this mandate came Lebanon as well. The French cleft Lebanon 

from Syria, creating a new nation-state. French oversight of the country continued in 

some form until the end of World War II. Lebanon held its first independent elections in 

1943 and transitioned to a fully independent state on January 1, 1944.120 

                                                 
119 The year 1992 marks a significant turning point for Hezbollah because the organization participated in 

national elections, winning eight Parliamentary seats. See, Mapping Militant Organizations, 
“Hezbollah.” 

120 “Lebanon,” Country Guide Page, The Washington Post, accessed October 4, 2018, 
http://www.washingtonpost.com/wp-srv/world/countries/lebanon.html?nav=el. 
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Since its ascension to statehood, Lebanon has experienced sporadic conflict, 

followed by stretches of peace that have allowed it to rebuild and progress. Though an 

insurrection broke out briefly in 1958, the 1950s and 1960s generally ushered in an era of 

peace that enabled Lebanon to build up its finance and tourism sectors. Eventually, 

Lebanon was able to establish itself as a regional financial hub. This prosperity was not 

experienced evenly across the Lebanon population, however. In fact, the distribution of 

Lebanese wealth tended to favor Beirut at the expense of the south and Bekaa Valley. 

This uneven distribution of wealth was exacerbated by an influx of Palestinian refugees 

fleeing the Arab-Israeli War, and later, Jordan. By the 1970s, Lebanon had also taken in 

members of the Palestinian Liberation Organization (PLO). This, combined with growing 

numbers of Muslims in the country, stoked sectarian tensions between Christian and 

Muslim populations.121 What started as a Phalangist-versus-Palestinian conflict grew to 

include multiple sects. By the end of this civil war, over 40,000 had been killed, 180,000 

wounded, and many displaced. Furthermore, Beirut was redrawn – cut in half to 

accommodate Christians on one side and Muslims on another.122 

Lebanon’s civil war, lasting roughly from 1975 to 1990, involved several 

international actors, as well. The United Nations Interim Force in Lebanon (UNIFIL) was 

deployed in 1978, tasked with a monitoring and humanitarian assistance mandate. 

Throughout its time in Lebanon, UNIFIL ranged from 2,000 to 15,000 troops, and the 

                                                 
121 “Lebanon (Civil war 1975-1991),” GlobalSecurity.org, accessed October 4, 2018, 

https://www.globalsecurity.org/military/world/war/lebanon.htm. 
122 “Lebanon (Civil war 1975-1991).” 
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mission remains in place today.123 Israel was also a critical player in Lebanon’s conflict. 

Israel invaded Lebanon in June 1982. Launching an initial attack against Beirut, Israel 

supported Christians by conducting “clear” operations that gave Christian fighters access 

to Palestinian areas.124 Syria was also heavily involved in Lebanon’s affairs. It pursued 

diplomatic avenues to peace in 1976, but then launched a military intervention in May of 

that year in a bid to end violence in Lebanon. The Arab Deterrent Force (ADF), 

established after the peace talks at the Riyadh Conference, provided a mechanism that 

legitimized the continued presence of Syrian military forces in Lebanon.125 Syria finally 

withdrew its military forces from Lebanon in 2005, though allegations persisted that 

Syrian intelligence operatives remained behind.126 

It was in this complex landscape that Hezbollah took shape and matured. The 

group began as an uncoordinated hodge-podge of young Shiite revolutionaries. By the 

mid-1980s, the group began to gel into a more organized body.127 In 1992, Hezbollah 

participated in Lebanese elections, the first held in post-war Lebanon. This moment 

marked a critical shift in the organization’s culture; throughout the 1980s, it rejected 

participation in the Lebanese government. But by 1992, Hezbollah had come to accept 
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that the pluralism of Lebanese society meant that Islamic statehood was not an 

immediately achievable option. Following the ideas of Shiite cleric Shaikh Muhammad 

Hussein Fadlallah, Hezbollah began to take up the mantle of “gradual reformation.”128  

Hezbollah’s Provision of Social Services 

Social Service Provision, Pre-Taif Agreement. 

Hezbollah began providing social services almost from its inception. It drew from 

a long succession of Iranian and clerical experience to do so. Musa al-Sadr, a prominent 

Shi’a cleric known for his contribution to Iran’s religious renaissance, is largely credited 

with Hezbollah’s entry into the social services market. Al-Sadr understood the need to 

court popular support under the conditions Hezbollah faced in Lebanon. He conducted a 

series of social projects from the 1950s-1970s that built the Movement of the Deprived 

and Disinherited and eventually set the stage for Hezbollah’s birth and evolution. Even 

after his disappearance in 1978, al-Sadr’s legacy continued to serve as a rallying cry for 

Shi’a in Iraq, Iran, and Lebanon.129  

Hezbollah’s birth was predicated on this long-standing tradition of Shiite 

provision of social services to make organizational gains. Hezbollah leadership 

understood from the outset that its fighters would not be separate from Lebanese society; 

rather, they would be enmeshed within it, and so too would military operations. This led 
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Hezbollah to develop what Boaz Ganor and Frank Hoffman call a hybrid organization – 

one that concurrently runs violent operations and provides for social welfare.130  

Provision. To build this hybrid organization, Hezbollah’s social services approach 

started by leveraging its connection with Iran to attain quick wins while rapidly building 

the bureaucracy needed to support the organization’s social welfare goals. Prior to 

Hezbollah’s establishment, a series of Iranian-funded philanthropic organizations began 

establishing a network of institutions – from religious to education-based – serving the 

Shi’a population. Hezbollah was able to tap into these networks either directly or through 

Iran as a means of establishing inroads into the social services market.131  

Service Variety. These connections were the starting point for a broader set of 

social services strategies that developed in the 1980s that the organization itself was 

responsible for providing. First, Hezbollah began to provide financial aid to families in 

distress, including payments to the families of deceased Hezbollah fighters. This 

assistance was typically provided through the network of charities described above or by 

Hezbollah’s own institutions. Second, Hezbollah began to establish a health care system. 

The system comprised two hospitals – one in Bekaa Valley and one in Beirut – as well as 

17 medical centers. This system also included dental clinics and pharmacies. Hezbollah 
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also expanded upon the educational systems already established prior to its foundation, 

but targeting students with recruitment potential. Finally, Hezbollah built a series of 

media channels. It also used mosques with which it was affiliated to spread its message 

and recruit additional members. Through these four pillars of social service development, 

Hezbollah began to fashion itself into a well-connected social service provider, focusing 

specifically on the improvement of Shiite conditions and beginning to address their 

asymmetrical access to such services.132 

Organizational Formalization. Hezbollah’s bureaucratic structure was also 

cultivated at this time in a way that facilitated the slow expansion of social services the 

organization offered. Hezbollah’s principal organizational structure consists of a Shura 

Council at its head with three branches underneath it – a military branch, a political 

branch, and a social service branch. The social service branch was composed of several 

sub-branches, many of which were formed between 1984 and 1985: the Martyrs 

Foundation, the Jihad al-Binaa Development Group (JBDG), the Islamic Health 

Organization, the education division, and a women’s and children’s organizations.133  

Sustainment and Inclusion. A persistent wartime environment presented 

Hezbollah with an opportunity to sustain and grow the services it offered. One of 

Hezbollah’s most powerful examples of the sustainment and inclusion of its social 

services is its reconstruction efforts in Lebanon. In 1985, it began offering reconstruction 

for homes destroyed in the violence through its newly established Jihad al-Binaa, or 
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Reconstruction campaign. This campaign endured at least until 2006, if not beyond. 

Through Jihad al-Binaa, Hezbollah rebuilt 1,200 homes by 1993 and an additional 16,000 

before 2006.134 This work helped Hezbollah build a wealth of support within Lebanon, as 

its reconstruction efforts were juxtaposed with the destruction wrought by the SLA and 

Israel.135 Hezbollah’s reconstruction services were not observably available to non-

Shiites until after the Taif Accords were signed;136 however, Hezbollah officials have 

claimed that Hezbollah’s services were always open to non-Shiites.137 The combination 

of service variety, formalization, sustainment, and inclusion gives Hezbollah a “high 

provision” rating for the services it provides.  

Drivers of High Levels of Social Services Provision 

Establishing Governance Bona Fides through Service Provision. While 

Hezbollah decided early not to pursue the establishment of an Islamic state as an 

immediate objective,138 service provision offered Hezbollah a unique opportunity to 
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begin to make an argument in favor of integrating some form of Islamic governance into 

the Lebanese state system, perhaps more than any other governance activity. Hezbollah 

saw service provision as a means to apply a philosophy echoed in the Quran: “Feed those 

who need it, but do so especially when or where the sources of sustenance, physical, 

moral or spiritual are cut off.”139  

This service provision, targeting a uniquely disenfranchised population and in the 

midst of a civil war, was an easy way to demonstrate Hezbollah’s particular brand of 

Islamic benevolence to the population it was most interested in influencing – the 

Lebanese Shiites. In fact, Hezbollah used the principles of da’wa (social welfare) and 

jihad (military resistance) as an effective argument in favor of its ability to govern.140 The 

stark contrast between Hezbollah’s military wing, which at the time focused on 

countering Israel, and its social services, which focused on the Lebanese population, 

enabled it to cultivate a dual identify during the 1980s. On one hand, it was a fierce 

fighting force; and yet on the other, it offered services superior to the Lebanese 

government’s. The result was that Hezbollah was able to leverage this dual identify to 

gain legitimacy in Lebanon as an effective alternative to the governing authority.141 

Using Social Services as a Tool in Competition. Hezbollah also chose to provide 

social services because of the significant competitive advantages that this provision gave 
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the organization. The first fruits of social service provision was increased membership 

and recruitment.142 This ensured Hezbollah could mount a resistance campaign against its 

primary enemy – Israel. Hezbollah’s recruitment was so effective against Israel that it 

experienced success at the outset against the IDF in 1983. Combined with the services it 

provided, Hezbollah was able to parlay this success into a larger support base with a more 

diverse cadre of members. Eventually, this diversity, and the enhancement of Hezbollah’s 

capabilities as a result, grew the organization into “a major opponent to Israel.”143  

Hezbollah also used social services as part of a broader strategy to distinguish 

itself from its major internal competitors – particularly the Lebanese government144 and 

Amal145 – but also from lesser competitors – namely the Maronite and Druze factions in 

the Lebanon.146 Competing with the Lebanese government, particularly in the 1980s and 

through social services, was a relatively easy feat for Hezbollah to accomplish. 

Hezbollah’s Shiite constituency had been long-neglected by the government, which 

opened this population up to influence from sectarian organizations like Hezbollah. The 

Lebanese government’s inability or unwillingness to compete in the social services realm, 

however, established a different dynamic for the state of play. It both opened the door for 

Hezbollah to establish governing legitimacy and also created space for other 
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organizations to attempt to gain support from the same constituency Hezbollah was trying 

to court.147 

The character of the competition, then, pitted Amal and Hezbollah against each 

other – each attempting to gain the bulwark of Shiite support in the south. Unsurprisingly, 

these groups adopted different strategies in a bid to present clear choices to the 

population and make the case for primacy. Amal chose to present the population with a 

recognizable model of provision – one built on patronage and identity politics.148 It did 

not make more significant efforts to counter Hezbollah because Amal leadership did not 

consider Hezbollah to be a significant threat in the early-to-mid 1980s.149 Unfortunately, 

by the time Amal might have reconsidered this assumption, it was unable to build the 

bureaucratic structures necessary to provide the breadth of services the Shiites required; it 

was both unable to raise sufficient funds and unable to build an organizational approach 

to service provision that would rival Hezbollah. It was forced instead to rely on the 

Council of the South, a social welfare organization created in 1980 that had links with 

Amal, as well as the authority and funds to provide services.150 Hezbollah, however, 

understood it would need to present the population with something new in order to 

sufficiently challenge a longer-standing, better understood organization. It subsequently 
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chose social service provision as a tool to set it apart and to set a high bar for this 

provision. The result was a not-too-gradual winning over of the Shiite population that 

helped Hezbollah supplant Amal as the organization of choice for Lebanese Shiites.151 

For Hezbollah to demonstrate its reach, however, it would also need to 

outcompete non-Shiite organizations. While this effort did not begin in earnest until after 

the civil war ended, Hezbollah at least paid lip service to providing services that were 

open to non-Shiites. In this way, they were used the 1980s as a time to showcase their 

ability to provide broad, sustained services and suggest these services may be 

improvements to what non-Shiites were able to access.152 It helped Hezbollah’s case that 

some of these other public assistance programs were not as all-encompassing. In the 

wake of the Mountain War between the Druze and Maronites in 1983, the Druze 

Progressive Socialist Party (PSP) established the Civil Administration of the Mountain 

(CAOM). CAOM mimicked state organization and only covered certain villages. Its 

primary job was to deal with crises, but many longer term problems remained, such as 

sheltering displaced persons, rebuilding schools, and restoring other disrupted services. 

Its ability to provide services was complicated by a lack of resources – the organization 

relied primarily from checkpoint fees to fund its operations. Nevertheless, the Druze still 

considered CAOM to be an effective organization, even if it was unable to meet the 
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population’s broad needs, and continued to call on the Lebanese government to reinstate 

a leadership role in social welfare.153  

The Maronites, through the Lebanese Forces, relied on the Popular Committees to 

tend to the service needs of the population. While these committees were initially begun 

in the 1970s, they were able to provide a variety of services, including healthcare and 

reconstruction. Because of the Maronites’ control of the Lebanese government prior to 

the civil war, the Popular Committees were able to leverage government equipment to 

provide services. They were also able to raise significant funds from tax extraction and 

donations. While the Maronites were able to a breadth and depth of services, their 

association with the Lebanese government and the status quo was less likely to influence 

the disenfranchised during the civil war.154 

Social Service Provision, Post-Taif Agreement. 

Even prior to the signature of the Taif, the organization had begun to provide 

significant social services to the Lebanese population.155 But Hezbollah’s shift in 

objectives to governance through political participation and the political competition it 

faced translated into a decision to increase the variety and broaden the availability of the 

social services it offered.156 In fact, “[t]he majority of Hezbollah’s campaign platform for 
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the parliamentary and municipal elections centered on social services like health care, 

youth services, infrastructure improvement, and education.” 157  

Hezbollah expanded its social service infrastructure by building schools and 

hospitals as the civil war came to a close in 1990.158 Between the end of the 1980s and 

2002, the Jihad al-Binaa organization alone built or improved 9,000 homes, 800 

businesses, 100 mosques, 35 schools, 13 public health facilities, eight cultural centers, 

and seven agricultural centers. Between 1996 and 2001, Hezbollah’s education 

organization awarded $14 million in scholarship funding. Its healthcare organization at 

the time provided for an estimated 500,000 people, either for free or at reduced cost. By 

2007, half of Hezbollah’s budget was allocated to the Social Service Branch.159 

Hezbollah also began reaching out to confessions beyond its main Shiite 

constituency. In the early 1990s, it launched a television station – Al Manar – and opened 

a media relations office.160 The offering of communications and messaging that could 

reach beyond Hezbollah’s original constituency helped it spread its message to other 

confessional groups in Lebanon.161  
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Drivers of High Levels of Social Services Provision 

Hezbollah’s decision to enter into Lebanese politics meant that it not only needed 

to continue to compete with violent actors in Lebanon, but also needed to undertake non-

violent competition in the political arena. To both make a political argument for support 

across groups and confront significant competition, Hezbollah chose to focus on two 

issues that set it apart – its resistance narrative to Israel and its ability to provide high 

quality social services.162  

Prior to its decision to enter into politics, Hezbollah was already providing a 

variety of social services. To compete with other political organizations, and win over 

non-Shiite sects, Hezbollah had to grow the services it offered and expand their 

availability.163 It was no longer acceptable to overwhelmingly provide to a Shiite-

dominated constituency. Not only did the organization tone down its anti-Christian 

                                                 
162 Raymond Hinnebusch, “Pax-Syriana? The Origins, Causes and Consequence of Syria’s Role in 

Lebanon,” Mediterranean Politics 3, no. 1: 148, accessed October 31, 2018, 
https://www.tandfonline.com/doi/abs/10.1080/13629399808414644#aHR0cHM6Ly93d3cudGFuZGZv
bmxpbmUuY29tL2RvaS9wZGYvMTAuMTA4MC8xMzYyOTM5OTgwODQxNDY0ND9uZWVkQ
WNjZXNzPXRydWVAQEAw; Florence Gaub, The Role of Hezbollah in Post-Conflict Lebanon 
(Brussels: Directorate-General for External Policies of the Union, 2013), 7–8,  
http://www.europarl.europa.eu/RegData/etudes/note/join/2013/433719/EXPO-
AFET_NT(2013)433719_EN.pdf; Mapping Militant Organizations, “Hezbollah;” Adham Saouli, 
“Lebanon’s Hizbullah: The Quest for Survival,” World Affairs 166, no. 2 (2003): 71–80,  
https://www.jstor.org/stable/20672680; Hassan Krayem, The Lebanese Civil War and the Taif 
Agreement (Beirut: American University of Beirut); Love, Hezbollah: Social Services as a Source of 
Power, 1–50; Love, Hezbollah: A Charitable Revolution; and, Huffman, “How the Party of God Uses 
Media and Resources to Succeed in the 21st Century.” 

163 Alagha, The Shifts in Hizbullah’s Ideology, 247–277, 357; “In Hezbollah Stronghold, Lebanese 
Christians Find Respect, Stability,” The Christian Science Monitor, December 21, 2012,  
https://www.csmonitor.com/World/Middle-East/2012/1221/In-Hezbollah-stronghold-Lebanese-
Christians-find-respect-stability; Azani, “The Hybrid Terrorist Organization;” Love, Hezbollah: Social 
Services as a Source of Power, 25; Love, Hezbollah: A Charitable Revolution; and, Huffman, “How the 
Party of God Uses Media and Resources to Succeed in the 21st Century.” 



 

  81  
 

rhetoric, but it also offered Christians significant support. Perhaps the most noteworthy 

example of this is when Hezbollah provided reconstruction services to Christians in 

towns like Dahiyeh, who lost their homes in the 2006 Israeli conflict. The result was a 

growing sense of allegiance to the group even among the non-Shiite population. 164  

Hezbollah’s Objectives 

Objectives, Pre-Taif. 

Hezbollah took shape between 1982 and 1983. It began as a loose confederation 

of Shia militia groups that sought to counter the Israeli invasion of Lebanon and the 

advancement of Israeli troops to Beirut.165 As a young organization, Hezbollah was 

comprised almost entirely of young members, but with the backing of Iran and, to a lesser 

extent, Syria. Iran saw Hezbollah as the “realization of the revolutionary state’s zealous 

campaign to spread the message of self-styled ‘Islamic revolution’.”166 It was in this 

complex environment that Hezbollah took root and began to grow. 

Hezbollah’s objectives are inextricably linked to those of Iran. The 1979 Iranian 

Islamic Revolution demonstrated to Islamic organizations around the globe, and 

particularly in Lebanon, that a well-organized, Islamic movement could achieve 

considerable success. The promise of this model was particularly appealing to the ad-

Da’wa faction of Amal, the primary Shiite militant organization operating at the time. 
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This appeal was so alluring that this faction eventually splintered from Amal to join the 

newly emerged Hezbollah. The ad-Da’wa brought with them an adherence wilayat al-

faqih, an Iranian doctrine that recognized Khomeini as the “supreme political 

authority.”167 

Wilayat al-faqih became the founding doctrine used by nine representatives from 

various Shiite organizations to establish Hezbollah. Three of these founders were ad-

Da’wa, but perhaps more significantly, six others came from different organizations, 

including Amal. All agreed on “a common political platform, which adhered to Iranian 

leadership and called for jihad against Israel.”168  

By 1985, Hezbollah issued its first organizational document. Addressed to the 

“Downtrodden in Lebanon and in the World,”169 this document argued for the power of 

organized faith-based action as an antidote to secularism. It presented a model intended to 

be juxtaposed against what it claimed was a failure of Western ideology to rescue Islamic 

peoples from their oppressors. Through this opening salvo, Hezbollah presented an 

alternative worldview – “neither East nor West.”170 By this, Hezbollah established itself 

as a middle-ground for the developing world caught between the United States and Soviet 

Union. The United States, however, was treated as Islam’s worst enemy and Israel as its 
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weapons of choice against Muslims in Lebanon. This first document, then, established 

Hezbollah’s primary enemies and the value its leadership felt it would add to the Islamic 

community.171 

Hezbollah, then, adopted an almost singular focus on ousting Israel from Lebanon 

in the 1980s. When Israel entered southern Lebanon, it occupied approximately 10% of 

Lebanon’s territory from 1985-2000, much of which was inhabited by Shiite Muslims. 

Having already cultivated grievances with Israel for the displacement of thousands of 

Shiites upon Israel’s inception, Israel’s invasion of Lebanon cemented this Shiite-Israeli 

resentment. Hezbollah formed on the tide of Iranian Shiite successes and based on a 

foundation of jihad against Israeli occupation of southern Lebanon.172 As such, Hezbollah 

has been careful to restrict much of its military activities to “Israeli-occupied ‘Security 

Zones.’”173 This is not to say that Hezbollah only focused attacks on targets that would 

directly threaten Israel, but rather, in support of its wish to avoid being labeled a terrorist 

organization, it has clung closely to the narrative of Israel as a violator of Lebanese 

sovereignty to help justify its use of violence.174 

In addition to its desire to oust Israel, Hezbollah also sought the establishment of 

some sort of Islamic model of government. What the 1985 letter did not clarify was how 

this model would be implemented in Lebanon or indeed if it would be restricted to the 
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Lebanese state. Hezbollah did not specify how Islamic rule would be applied to Lebanese 

governance, nor did it state if it would seek the application of shari’a law. Rather, 

Hezbollah continued to express disapproval of the current Lebanese system of 

government but offered no viable alternative. Instead, it suggested that the Lebanese 

population would eventually enjoy the right to self-determination but that, if they were 

able to freely select such a system, they would select one of Islamic governance. Until 

this occurred, Hezbollah asked Sunni and Shi’a clerics to educate Lebanese Muslims 

about the political paths they should follow.175  

The young members of Hezbollah approached governance during the 1980s with 

a more hardline perspective. Relying on the education they received from Ayatollahs 

Rullah al-Musavi Khomeini and others in Iran and Iraq, Hezbollah’s early leadership felt 

strongly it could not accommodate a “corrupt political system.”176 The early life of the 

organization, then, adopted a contemptuous view of the Lebanese political system.177 

Thus, Hezbollah adopted what it called a “revolutionary vanguard” approach to 

Lebanon.178 This approach drew lessons from Iran and argued that the safeguarding and 

ushering in of Islamism would translate into victory. In this role, Hezbollah’s function 

was to establish a foundation for a Muslim state apparatus with global impact. But it was 

not to be that state apparatus.179 
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This initial perspective on governance meant that Hezbollah had almost no choice 

but to focus first on the ousting of Israel.180 To do this, it would have to build a fighting 

organization. What set Hezbollah apart from so many insurgent organizations was that, 

while it initially had no intention to participate in Lebanese government, it did directly 

link society and military. It understood that social linkages would help build military 

might. Thus, even though governance was initially a secondary objective for the group, it 

clearly recognized the need to engage society to build up its ranks and capabilities.181 

This perspective pushed Hezbollah into some limited, governance-like activities early in 

its evolution. Indeed, “Hezbollah… used the provision of social, religious, and 

educational services as an engine for recruiting people to its ranks and as a means of 

disseminating its fundamentalist Islamist platform.”182 Therefore, governance objectives, 

even if secondary, helped mold Hezbollah’s decision to provide services as a means of 

initial societal outreach.183 

Objectives, Post-Taif. 

Phase 2 of Hezbollah’s operations began as the civil war ended. This phase is 

characterized by a fundamental change in how Hezbollah saw itself. While it maintained 

its anti-Israeli resistance identity, it shifted from a posture of operating external to the 

Lebanese government to wanting to work within it.184  
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The Taif Agreement of 1989 ushered in significant change to the Lebanese 

political landscape. The accords formally ended Lebanon’s civil war and prescribed the 

disarmament of all militia groups.185 Perhaps more importantly, the Taif Agreement 

shifted the distribution of power across state structures. This occurred through three 

macro-level shifts: 

1. The new conceptualization of how Lebanon’s state unity would be 

preserved given its sectarian diversity; 

2. The shift of executive power away from the president and to the Council 

of Ministers; and 

3. The adoption of “the principle of parity between Muslims and Christians” 

across branches of government and the civil service.186 

While the Taif Agreement had several flaws that have been the subject of 

academic debate,187 it did have a significant impact on Hezbollah. The agreement 

effectively created an opening for Hezbollah to participate more fully within the 

Lebanese political system. Post-Taif, Hezbollah was able to enter into Lebanese politics 

as a political party itself, while still managing to hold onto its arms.188 It accomplished 
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this by working with an emboldened Syria to strike a compromise – it gave up its arms in 

Beirut, but justified holding onto them in the south by arguing that it would need 

weapons to counter the still-armed, Israeli-backed South Lebanese Army.189  

After Taif, Lebanon turned to the question of elections, and with it, so did 

Hezbollah. The first post-conflict election was slated for 1992, 20 years after the last 

round of elections. The prospect of renewed elections raised an existential question for 

Hezbollah. Would it cling to its refusal to work within what it saw as an illegitimate 

government? Or would it try to create change from within? With Iran’s support, 

Hezbollah opened the debate within its ranks and focused on several key questions: 

 Could it legitimately work within a non-Islamic government? 

 At what points should faith bend to accommodate more practical 

considerations? 

 What would be the ideological cost for Hezbollah by participating?190  

The lines of this debate were drawn between the group’s old guard, dedicated to 

preserving Hezbollah’s revolutionary identity, and more practical leadership, who saw 

the advantages of working within the system. The old guard was led by the organization’s 

emir, Sheikh Subhi Tawfili; while the more pragmatic faction was represented by Abbas 

Al-Musawi and Hassan Nasrallah.191 To wrestle with this debate, a group of twelve 

leaders within Hezbollah’s organization were selected discuss these issues and adopt a 
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final decision. In the end, 80% of the leadership decided to go forward with the decision 

to participate in Lebanon’s elections.192 Proponents argued that the decision to enter 

Lebanese politics would allow Hezbollah to insert its form of Islamic resistance into the 

country’s legal and political landscape; it would permit the group a means by which to 

appeal to other sects of Lebanon’s pluralistic society; and finally, it would grant it an 

entrée into the institutions necessary to improve “health and welfare services for its 

constituents.”193 

The decision to enter Lebanon’s political sphere marked a fundamental shift in 

Hezbollah’s strategic objectives. No longer would it watch from outside Lebanon’s 

pluralistic political system; now it would be integrated into it. The 1992 elections resulted 

in Hezbollah gaining eight Parliamentary seats.194 Four years later, Hezbollah carried 

more than 80% of Shia votes.195 Its integration into the Lebanese political system, 

however, did not translate into a relinquishing of its anti-Israel stance. Hezbollah 

continued to cling to the mantle of resistance, actively opposing Prime Minister Rafik 

Hariri’s push for peace with its long-time foe.196 Hezbollah also continued violent 

operations against Israeli forces. This approach earned it credit for Israel’s eventual 

withdrawal in 2000, while assuring it an enduring foothold in Lebanon through its 

political participation.197 
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Hezbollah’s Competitive Environment 

Competition, Pre-Taif. 

Throughout its history, Hezbollah’s interaction with other groups has rarely been 

constant, with the exception of Israel. Its other external relationships, particularly its 

relationship with Syria, have also been subject periodic change. At times, Syria was a 

supporter of the organization; at others, Hezbollah targeted Syria-backed groups in 

northern Lebanon. Hezbollah’s relationship with internal actors has been no less 

complex. Its approach to the Lebanese government has, at times, been characterized by 

violent opposition; while at other times, Hezbollah has acted as a proxy, offering to 

provide for Shiites in the south what the government could not. Hezbollah also has a 

checkered past with fellow sectarian groups, particularly Amal, its primary Shiite 

competitor in Lebanon. Only Israel has remained its consistent competitor, a relationship 

that was unyielding from the group’s inception until the present. And often, this violent 

opposition was levied against Israel’s allies, such as the United States.198   

Hezbollah’s principal competitors during phase one of its development were 

Israel, Syria, and Amal. This competitive environment was characterized by a slow rise in 

the number of competitors the group faced in a particularly small geographic location. 

What began as a fight against one powerful foe grew into a series of fights with 

several.199 
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External Competitors 

Israel. Israel was the competitive catalyst that sparked Hezbollah’s emergence, 

and it constituted the group’s most persistent and critical foe. Israel’s interest in Lebanon 

far pre-dated the rise of Hezbollah, but its entry into Lebanese territory occurred much 

more closely to the group’s birth. In 1976, Israel used the Lebanese government’s 

collapse as pretext to offer Christian groups near the Israeli-Lebanese border protection. 

Israel then set about consolidating its gains in the south by rejecting the presence of 

outside forces, such as Syria. This kept South Lebanon free of additional international 

actors and ensured Israel could attack Lebanese Joint Forces at will. By 1978, Israel had 

invaded Lebanon from its southern border to the Litani River, only to retreat following a 

UN Security Council resolution. Israel’s attacks against Lebanon, including its civilians, 

continued after this retreat, however, and in 1982, Israel pushed north into Lebanon 

again.200   

Because Hezbollah’s birth and strategic objectives were directly linked to 

countering Israel, it is considered Hezbollah’s primary enemy, and it was against this 

enemy that much of Hezbollah’s insurgent strategy was designed. Hezbollah adopted a 

set of guerilla warfare tactics designed to mimic the body count the US experienced in 

Vietnam. Hezbollah benefitted by having relatively experienced membership, battle-

hardened either through participation in Lebanon’s previous wars or from training in Iran. 

Central to this approach were the thirteen principals of war enunciated by Haj Hallil, the 
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organization’s Director of Operations. These principals outlined tactics that called for an 

avoidance of protracted conflict in favor of a strike-and-retreat format that would enable 

Hezbollah fighters to escape prior to the arrival of the Israeli Air Force. To this end, 

Hezbollah kept its training camps mobile and sought to preserve their numbers of 

fighters.201 

Even in its early years, Hezbollah proved to be relatively effective at establishing 

a strategy to counter Israel. Its tactics, however, remained somewhat rudimentary, even if 

effective, at this time. It began with IRGC-led seizures of bases and infrastructure in 

Baalbek. This initial grab was followed by a spate of suicide bombings against Israeli 

targets, including Israel’s allies. Not only was Hezbollah able to find and recruit a bench 

of martyrs, these attacks brought with them significant casualties. Hezbollah’s attack on 

the IDF headquarters building in Tyre, for example, resulted in the deaths of 75 Israelis. 

Hezbollah relied primarily on car bombs to inflict mass casualties and significant 

structural damage. The effectiveness of these tactics has exactly the strategic impact that 

Hezbollah intended. It resulted in the US withdrawal from the Multinational Force 

(MNF) in Lebanon, as well as France’s decision to exit the country as well. This exit left 

Israel more isolated.202 
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Between 1985 and 1990, Hezbollah was emboldened. It expanded its tactics 

beyond car bombings to including hijackings and kidnappings. By 1988, the group had 

kidnapped approximately 80 people from various countries, many of them Israel’s allies, 

and had conducted hijackings of international aircraft. In Lebanon itself, Hezbollah 

increased the tempo of its operations against Israel in South Lebanon. But this came at a 

cost. Hezbollah’s support in the south became more tenuous as civilians experienced an 

increased tempo of Israeli counter attacks. This tit-for-tat violence ensured Lebanese 

civilians paid the price for Hezbollah’s attacks against Israel. This dissatisfaction among 

the populace allowed Amal to intercede with an alternative model that would involve a 

de-escalation of tensions with Israel. Thus, out of Hezbollah’s vehemence to counter 

Israel grew a new, more locally intertwined competitor that posed a threat to the 

organization’s livelihood.203  

Syria. Hezbollah’s relationship with Syria was much less antagonistic than with 

Israel. In fact, when Hezbollah first came into existence, it was bolstered by an agreement 

between Iran and Syria to establish an armed group in Lebanon.204 The group’s 

relationship with Syria, however, begins with Amal. Even prior to the Iranian revolution 

in 1979, Amal members often found a safe-haven in Syria. Once Israel invaded Lebanon, 

Syria knew it would need to continue to work with Iran, just as it had against Iraq, to 

maintain its influence in the region, and more specifically, in Lebanon. To this end, both 

Syria and Iran understood that a political movement in Lebanon was necessary to counter 
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Israel, but Amal was largely unwilling to build a political party on a religious foundation. 

The two then pivoted to the newly formed Hezbollah as a potential solution. While Iran 

was largely the author of Hezbollah’s beginning, Syria became a critical ally needed to 

help move people, weapons, and funds into Lebanon.205 

Though Syrian leadership supported the idea of Hezbollah, they often came into 

conflict. Almost from the Hezbollah’s inception, there was episodic violence between the 

two. For example, Syrian armed forces beat Hezbollah back from a suburb in Beirut, 

denying it entry and stoking tensions between the two. Thus, while Syria enabled 

Hezbollah at a macro level, by providing a thoroughfare for support to reach it from Iran, 

on a micro level, the relationship suffered from violence from the start.206 

Internal Competitors 

Hezbollah’s primary competitor inside Lebanon was fellow Shiite organization 

Amal. Amal’s re-emergence was precipitated by Israel’s 1978 invasion of Lebanon.207 

During its adolescence, the group began to rise in popularity. It owed its success largely 

to its willingness to fight Palestinian groups and advocate for improved treatment of 

Lebanese in contested areas. Amal, however, suffered a set-back after the death of 

Lebanese-Iranian cleric al Sayyid Musa al-Sadr. It had begun to regain its foothold 

amongst the Shi’a population when Hezbollah formed.208  
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At the time of Hezbollah’s emergence, Amal’s influence was waxing. Lebanese 

Shiites viewed Amal as a protector. Before Hezbollah, Amal’s business model involved 

reaping the rewards of offering Shiites representation in a political climate in which the 

government was defunct. What the group lacked, however, was cohesion and discipline, 

which created room for a better organized group – like Hezbollah – to compete for 

primacy.209  

A natural competitive relationship, therefore, arose between Hezbollah and Amal. 

This relationship came to be for two reasons. First, a portion of Hezbollah’s new 

membership came from Amal defectors. This established Hezbollah as a legitimate 

alternative for the Lebanese Shi’a population. Second, while both groups had links to 

Iran, they adopted from these connections different philosophies. While Amal was 

reformist, it was also willing to work within the confines of the Lebanese political 

landscape. This earned Amal connections with the clientelism, corruption, and bourgeois 

characteristics of the Lebanese government. While this model was built on familiarity, 

giving the population something it would recognize, it was also built on the patronage 

system. This system contrasted starkly with Hezbollah’s service-oriented model.210  

Tensions between Hezbollah and Amal rose steadily during the 1980s. It first 

erupted into violence during the War of the Camps in the mid-1980s. This skirmish began 

as a clash between Amal and Palestinian groups, with Syria backing Amal. Hezbollah 

then joined the conflict on the side of the Palestinians. Violence erupted again between 

                                                 
209 Saouli, “Lebanon’s Hizbullah,” 71–80. 
210 Norton, “The Role of Hezbollah in Lebanese Domestic Politics,” 475–491. 



 

  95  
 

1988 and 1989. This time, the conflict began as a more direct fight between Amal and 

Hezbollah – both of whom were seeking to carve out rights over the Shi’a population in 

the south and in Beirut.211 This skirmish was the last major episode of violence between 

the two organizations, though smaller battles persisted sporadically even after the 

Lebanese civil war ended in 1990.212 The result of these clashes, however, was that 

Hezbollah was able to carve out a stronghold in southern Beirut and gained ground in the 

south; but Amal was not ousted.213  

The Lebanese Government – The De Facto Competitor 

The Lebanese state was weak even prior to the start of the civil war. This 

weakness led the population to seek public goods from informal patronage networks – 

wasta. Any exclusion from access to wasta meant exclusion from public goods. Access to 

these networks was most often determined by which network a person joined; most of 

them were controlled by “urban-based merchant elite political leaders.”214 Prior to the 

start of the civil war, these networks were often Sunni, but after the start of the war, these 

networks were replaced with a more diverse set of patrons. This change brought on a new 

system in which networks were defined by militias and confessions. The Lebanese 
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government, therefore, remained in the background, posing only a slight competitive 

threat to any of the other parties carving out influence in the country.215   

By the end of the civil war, the Lebanese state had been damaged in all ways. 

Economically, it suffered from high inflation and a low gross domestic product (GDP). 

Furthermore, the amount of foreign aid flowing into the country was insufficient to restart 

critical functions. Basic goods and services were also non-existent. Hospitals and schools 

were closed; housing and water were difficult to find. This failure of the state to thrive 

created the space necessary for competition to spring up between interested, non-state 

parties, but it did not mean that the state apparatus ceased to exist.216  

Competition, Post-Taif. 

Though the Taif Accords were a harbinger of peace in Lebanon, its primary role 

was to address internal conflict within Lebanon. This meant establishing a power-sharing 

mechanism among Lebanon’s various confessional groups and advocating for 

disarmament among warring factions.217 It dealt less deftly with the presence of foreign 

parties. It did seek to create a pathway to withdrawal of Israeli forces but did so through 

more formalized agreement with Syria. Syria, therefore, was able to maintain its foothold 

in the country, gaining even more power until its withdrawal in 2005. Israel also managed 

to remain in the South, and it did not leave Lebanon until 2000. This meant that these 
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foreign entities were still able to push their agendas through local actors, like Hezbollah 

and its internal competitors, up until the time of their departure.218 

At the same time, a newly rebalanced, confessionally-based system opened the 

door for increased political competition in Lebanon. This occurred by permitting more 

equitable power-sharing among the sects in Lebanon, thereby opening the door wider for 

more diverse competition, albeit political rather than violent, particularly between 

Muslims and Christians in the Cabinet and Parliament. Because all armed groups 

involved in the civil war were encouraged to participate in the political process, the 

competition that existed among them during the civil war was simply displaced to the 

political arena. This meant that the level of competition was roughly the same, if perhaps 

greater because of the changes in representation across confessions, but the currency of 

the competition had changed – from guns and protection to agendas and representation.219  

External Competitors 

Israel. Though the Taif Agreement established Lebanese sovereignty as a key 

goal, Israel’s persistence ensured that it would continue to be considered Hezbollah’s 

principal enemy until 2000.220 In fact, Hezbollah leveraged Israel’s continued presence in 

Lebanon as a unique opportunity to build a narrative surrounding its effectiveness as an 

antidote to Israeli occupation. The post-Taif Lebanon of the 1990s saw an increase in the 

operational tempo of Hezbollah’s attacks against Israel, with the average number of 
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incidents increasing by a factor of four between 1990 and 2000. The increase in these 

attacks was leveraged to build a narrative that Israel was withdrawing under the strain of 

Hezbollah’s military weight, but it also signaled that, if anything, Taif increased the 

urgency of this competition, rather than ratcheting it under control.221  

Hezbollah’s post-Taif strategy to combat Israel was highly effective but came at 

significant cost. It sustained this increased tempo of operations through 1996, at which 

time it temporarily reduced the number of its attacks against Israel to engage in 

reconstruction efforts in Lebanon. The following year, however, this tempo increased yet 

again and was sustained until Israel’s withdrawal. This willingness to shift its optempo 

ensured Hezbollah could maintain its social services work, even with finite resources, and 

still have the desired impact on Israel. In fact, by 1997, polls of the Israeli population 

indicated the public support of the country’s operations in Lebanon had dwindled. 

Furthermore, the Israeli Defense Forces’ (IDF’s) and the SLA’s morale began to 

plummet and defections increased. Finally, Israel left Lebanon in 2000.222 

Israel’s absence from Lebanon was short-lived, and so 2000 did not mark an end 

to the Hezbollah-Israeli competition. Israel invaded Lebanon again in 2006. Again, 

Hezbollah was able to push Israel back. It used a mix of guerilla tactics and more 

traditional approaches – anti-tank units, rocket fire, and holding ground – to maintain the 

upper hand. It fired 3,917 rockets into Israel in 2006, alone, and posed a significant 
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economic and military threat to Haifa. Thus, through the 2006 invasion, Hezbollah was 

able to demonstrate its ability to politically survive, even while conducting complex 

military operations.223 

Syria. Hezbollah’s relationship with Syria continued to be complicated, though 

less violent, in post-Taif Lebanon. On one hand, Syria continued to see Hezbollah’s 

utility, particularly in countering Israel. It advocated for Hezbollah to remain in the fight 

against Israel, even after the Taif Agreement was signed, which allowed Hezbollah to 

continue violent operations in the Shebaa Farms area and won it significant support 

among non-Shiites, particularly Lebanese Sunnis. Syria also helped Hezbollah ease its 

way into Lebanese politics. Syrian officials reached out to a network of Lebanese cabinet 

and Parliament members in this capacity. This support was not purely altruistic. By 

keeping Hezbollah militarily active against Israel, Syria was able to demonstrate its 

utility as a mediator. Thus, Hezbollah and Syria were able to use each other for strategic 

benefit after the end of the Lebanese civil war.224 

Hezbollah’s post-Taif relationship with Syria came at a price, however. Syrian-

Iranian tensions continued to feed tensions between their proxies in Lebanon – Amal and 

Hezbollah. This tension endured until Israel’s departure from Lebanon. Hezbollah’s 

relationship with Syria, then, did not earn it advancement over Amal, which also entered 
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Lebanese politics after the Taif Agreement was signed. Furthermore, when Hezbollah 

defended Syria against Sunni protests in March 2005, after the Sunni Prime Minister was 

killed, Hezbollah lost a lot of the Sunni support it had gained in the 1990s, as well as 

support of other confessions that disapproved of Syria’s persistent presence in Lebanon. 

While Syria’s departure and the outbreak of war with Israel again in 2005 and 2006 

helped Hezbollah reach out again to multiple confessions, Hezbollah was forced to again 

make a political argument for support, this time without Syria’s backing.225  

Internal Competitors 

The Lebanese Army. The Taif Agreement was intended to begin to empower 

Lebanon, and though arguments abound about its failure to do so, one important element 

of this empowerment was the strengthening of the Lebanese Army. Folded into the 

disarmament, demobilization, and reintegration (DDR) process was the idea that militias 

should turn over their weapons; unfortunately, Hezbollah, Palestinian militias, and the 

South Lebanese Army were exempt from DDR requirements. While the Palestinian 

militias eventually surrendered their heavy weapons in 1991, Hezbollah was able to 

remain armed and maintain control of the Bekaa Valley with 2,000 fighters. This ensured 

the Lebanese Army was not able to hold a monopoly on force, even after the end of the 

civil war. The result was periodic low-level political violence between the Lebanese 

Army and Hezbollah.226 
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Amal. Amal emerged from the War of the Camps a significantly weaker 

organization than it was prior. This was because of a relatively widespread perception 

that Amal’s campaign against the Palestinians in this conflict was unfounded or, worse, 

unjust. The result was a migration of Shiite membership away from Amal and towards 

Hezbollah. This, in turn, translated into a loss of credibility for Amal, as well as a 

reputation for corruption. But Amal also lost people. By 1989, Amal had suffered critical 

numbers of casualties in its bloodiest skirmishes against Hezbollah. Thus, by the time the 

Taif Agreement was signed, Amal had experienced critical set-backs, and Hezbollah had 

reaped the rewards.227  

Just because Amal was weakened does not mean that it ceased to pose a 

competitive threat to Hezbollah. The rivalry that began in the 1980s between Hezbollah 

and Amal persisted in post-Taif Lebanon. Both now vied to gain a political hold of the 

Shiite community in Lebanon.228 The 1990 “government of national reconciliation”229 

was comprised of 30 ministers; each militia was given representation through minister of 

state appointments, except Hezbollah. This is because Hezbollah at first denied the new 

government’s legitimacy; whereas, Amal did not, and therefore gained six appointments. 
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Hezbollah’s hesitancy to more swiftly embrace political participation cost it influence 

from which Amal benefitted, giving Amal a political head-start.230 

Hezbollah also initially proved too suspect of Amal to abandon its perception of 

rivalry with the Shiite organization. As of 1990, Hezbollah continued to find ways to 

move military materiel across the Israeli security zone in an effort to counter Amal’s hold 

on Iqlim al-Tuffah. Hezbollah even violently challenged Amal’s hold on some of its 

southern territories in 1990. Furthermore, just as Hezbollah gained an exemption from 

some of the provisions of Taif and was able to maintain its positions in the south, so too 

did Amal, also justifying its exception as a component of the resistance to Israel.231 This 

led to sporadic violence between the two groups that, while rare, persisted even after 

Israel’s departure. For example, even as of 2013, when Hezbollah stopped an Amal 

official at a checkpoint, conflict broke out between the two groups in Ankoun. This 

competition between these Shiite organizations remained in play after the Taif 

Agreement was signed, and occasionally even resulted in violence.232  

Both Amal and Hezbollah quickly came to understand, however, that this 

continued rivalry was politically expensive. As early as the 1996 elections, the groups 

began a political rapprochement, “forging a common list for… general elections in south 
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Lebanon.”233 This began a period of opportunistic alliances formed between Amal and 

Hezbollah to make political gains. Hezbollah’s relationship with Amal began to flourish 

in 2005. “Amal joined Hezbollah in the Lebanese cabinet in 2005 and allied itself with 

Hezbollah and other opposition parties in the legislative elections of June 2009.”234 Amal 

and Hezbollah were also both part of the March 8 Alliance of 2011, so named for its pro-

Syrian agenda. This growing cooperation between the two is largely attributed to Syria’s 

withdrawal from Lebanon, the 2006 conflict with Israel, and a growing polarization 

between Lebanese Sunnis and Shiites. Amal looked to a partnership with Hezbollah as a 

means to maintain its foothold in Shiite politics and also gain some protection from its 

rivals.235   

Other Politicized Sects. After the Taif Accords were signed, power was more 

evenly distributed across sects. Entry into Lebanese politics, particularly seeking 

representation in Parliament, meant that Hezbollah had to compete with 10 non-Shiite 

sects. One way Hezbollah began to face this competition was to continue to carve out 

influence in Shiite-dominated areas where the Lebanese government was weakest or even 

non-existent, while simultaneously abandoning the idea of creating a purely Islamic state 

within Lebanon as a means of reach out to non-Shiite populations.236 Hezbollah also 

sought out non-Shiite support through outreach to non-Shiite parties through coalitions 
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like the Loyalty to the Resistance Bloc and the March 8 Alliance. This political 

opportunism, combined with Hezbollah’s efforts to showcase where the government was 

weakest, set the foundation for the group to make a political case to its Shiite 

constituency, while courting other populations and competing against a wide range of 

political groups. By the 2009 Parliamentary elections, the fruits of Hezbollah’s political 

labors resulted in it obtaining 13 seats in Parliament.237 

Despite a cunning political approach, Hezbollah has encountered a number of set-

backs of its own making. In 2006, Hezbollah experienced a temporary decline in 

popularity when it resorted to political violence. In an effort to argue for minority veto 

powers within the Lebanese political system, it initiated a stand-off between its 

opposition supporters and the government. To push the point, Hezbollah and its 

supporters antagonized Parliament, and violent clashes ensued. The result was a year-

long governmental paralysis and significant damage to Hezbollah’s well-crafted image 

that cost it in the next election cycle. Likewise, in 2011, Hezbollah-affiliated ministers 

withdrew from cabinet following an indictment of four Hezbollah officials by Lebanon’s 

Special Tribunal. Furthermore, Hezbollah has continued to avoid the question of 

maintaining its weapons, as well as issues pertaining to its involvement in Syria. All of 

these issues have kept Hezbollah from becoming fully integrated into Lebanon’s political 

system.238 
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Conclusions 

The Hezbollah case offers an excellent example of a social services Super 

Provider. Over the course of its existence, it has steadily grown the variety of services it 

offers the Lebanese population and formalized this provision within its own bureaucracy. 

It has also ensured its ability to sustain its services over time and gradually adopted a 

more inclusive approach, offering services to non-Shiites in Lebanon.239 

Hezbollah’s objectives and the competition it faced helped drive the proliferation 

of its service provision. When governance was a long-term objective that was not 

intended to be immediately achieved in the 1980s, Hezbollah still was able to start 

building the case for governance by providing these services. The organization reaped the 

rewards of this approach by gaining not only recruits but also a constituency of 

supporters that would eventually serve as an entry point into more legitimate, political 

participation in post-Taif Lebanon.240  

In addition to governance, competition is the second critical driver of Hezbollah’s 

social services approach. In order to recruit enough fighters and supporters to counter 

Israel, Hezbollah needed to successfully distinguish itself from competing organizations 

– especially Amal. Since Amal offered a traditional model of social welfare, Hezbollah 
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was forced to adapt to appropriately compete.241 This drove Hezbollah to create more 

extensive, more formalized, and sustained social services for the Shiite community. The 

result was an influx of recruits and an eventual drawdown of Amal’s ability to continue 

to offer a credible alternative to Hezbollah in Lebanon.242 Post-Taif, Amal continued to 

founder, while Hezbollah used its superior social services to make a case for political 

inclusion.243 Through the offering of services, Hezbollah was even able to use the Israeli 

conflict as a means to garner more political support of non-Shiites by offering post-

conflict reconstruction to those affected in its areas of operation.244 Hezbollah’s wish to 

govern, combined with such significant competition, therefore, helped push the group 

towards a broader, more diverse social services provision strategy, making it the social 

service Super Provider we recognize today.245  
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CHAPTER 5: BY PROXY PROVIDERS – AL QAEDA AND ITS REGIONAL 
OFFSHOOTS 

Introduction 

Al Qaeda offers an interesting case of both Proxy Provision models – Model A, in 

which competition is low and the group wishes to govern, and Model B, in which 

competition is high but the group does not wish to govern. Facing high competition and 

having no governance objectives,246 Al Qaeda Central (AQC)247 began offering social 

services just prior to leader Osama Bin Laden’s death through its regional organizations, 

like Al Qaeda in the Islamic Maghreb (AQIM) and Al-Qaeda in the Arabian Peninsula 

(AQAP).248  
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AQIM, in turn, undertook a similar strategy of provision. AQIM faced a less 

significant level of competition in northern Africa, specifically in Mali, but also wanted 

to build an Islamic state.249 It subsequently also chose, like AQC, to provide by proxy. 

AQIM, then, delegated social service provision to more localized allies like Ansar al-

Dine and the Movement for Oneness and Jihad in West Africa (MUJAO).250  

The purpose of this chapter is to outline the conditions under which both models 

of proxy provision occur, using AQC and AQIM as exemplar cases. This chapter will 

first explore AQC’s evolution to becoming a proxy provider of social services by 

leveraging its regional offshoots, especially Al Qaeda in the Arabian Peninsula 

(AQAP).251 The discussion will then pivot to another regional branch of AQC – AQIM – 

which chose to provide by proxy as well.252 Ultimately, this chapter will provide 
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examples of what the data indicated in Chapter 3 – that Proxy provision is the go-to 

model when the conditions needed to provide are only partially met – either there is no 

wish to govern but high competition or a wish to govern in a relatively permissive space.  

Historical Overview 

Osama bin Laden started Al Qaeda in 1988 in Peshawar, Pakistan. At the time, 

the group was focused on countering the Soviet Union in Afghanistan. Bin Laden is said 

to have established this organization as a counterpoint to Abdullah Azzam’s Services 

Bureau (MAK). Azzam had refused to permit Bin Laden to establish an Arab military to 

counter the Soviets, and so Bin Laden undertook his own endeavor without Azzam’s 

support. While it is unclear when and how Al Qaeda’s focus shifted from the Soviet 

ouster to its more grandiose ambitions of global jihad, discussions began among Al 

Qaeda’s membership about “internationalizing the Jihad” as early as February 1989.253  

Bin Laden saw the Soviet withdrawal from Afghanistan as an indication of how 

successful a Jihadist army might be against powerful foes. Specifically, Bin Laden saw 

victory over the Soviet Union as a sign that the jihadist army he had built may be able to 

serve as a vanguard to “uphold Islam and defend Muslims in any part of the world.”254 

This signaled a fundamental pivot, at least publicly, from an Afghanistan-focused 

organization to one with global ambitions. At this time, Al Qaeda’s principal goals began 

to be formulated and a strategy towards achieving them more clearly outlined.255 
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The period from 1989 to 1996 was one of upheaval for Al Qaeda that never 

allowed it to fully take on the mantle of a violent extremist organization. The group 

moved locations four times during these seven years – from Pakistan to Saudi Arabia, 

then back to Pakistan, next to Sudan, and finally to Afghanistan. Scholars disagree on the 

level of organizational sophistication Al Qaeda adopted during this time. Some, like 

Jason Burke, argue the group was loosely organized and relatively small.256 Others, such 

as Rohan Gunaratna, argued that the group’s identity and organization were much more 

refined.257 Regardless of the group’s level of organization at this time, Bin Laden set out 

in 1990 to shore up its membership. He concentrated on attracting new recruits in Saudi 

Arabia and Yemen first, and used his personal funds to establish and provide training for 

them. He also began to institute bureaucratic components to the organization, such as an 

administrative body and a Shura Council. At this time, the organization was spread across 

various locations, with leadership concentrated in Saudi Arabia and later Sudan, while 

training camps and recruits were in Afghanistan, Pakistan, or Saudi Arabia. By the time 

Bin Laden moved the organization to Sudan, he was also able to extend his training camp 

system into Central Asia. Al Qaeda fighters began to be deployed in more diverse areas – 

such as Azerbaijan, Bosnia-Herzegovina, Somalia, and Uzbekistan.258 Still, however, Al 

Qaeda was only ever implicated in two violent incidents – both in 1992 and only one of 
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which was successful. This signaled the group was beginning to engage in activities that 

would make it a violent extremist organization, but these activities did not proliferate 

until 1998, starting with the bombing in Nairobi.259 

Al Qaeda arguably grew into its violent extremist organizational role from 1996-

2001. By this time, it had multiple safe-havens across Africa and Central Asia.260 Its 

bureaucracy had been consolidated and was backed by a clearer organizational approach 

– “centralization of decision and decentralization of execution.”261 It was during this 

period that Al Qaeda was able to execute its most spectacular attacks, including the 

bombing of the USS Cole in 2000 and the 9/11 attacks of 2001.262  

While Al Qaeda emerged victorious from 9/11, the decade that followed was 

tumultuous and saw a decline in the operational effectiveness of the organization. In the 

wake of 9/11, the US and its Coalition partners launched invasions of Iraq and 

Afghanistan. This pressure successfully thwarted Al Qaeda in attempting additional 

large-scale attacks. Coalition activities forced the organization to change its command 

and control activities, pushing it further underground and limiting communications. Al 

Qaeda then chose to work through affiliate organizations to assist in larger scale attacks 

between 2001 and 2005. It also used the Coalition invasion as an opportunity to gain 

more recruits and make its foray into the insurgency business in Iraq by allying with Abu 
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Musab al-Zarqawi. While Al Qaeda had already begun building a network of affiliates, it 

began a true franchise in 2004, by pairing its name with regional branches to create 

broader brand recognition. This started with Al Qaeda in Iraq but was then replicated 

with Al Qaeda in the Islamic Maghreb (AQIM) in 2007 and Al Qaeda in the Arabian 

Peninsula (AQAP) in 2009. By 2010, Al Qaeda Central (AQC) received confirmation of 

its need to shift focus to regional opportunities through the Arab Spring. AQC leveraged 

its principal of centralized decision-making and decentralization of operations to funnel 

strategic guidance to these affiliates, showing it was able to withstand the decapitation of 

some of its leadership and still issue direction to its allies.263  

Perhaps the largest blow to the organization, however, came in 2011 with Bin 

Laden’s assassination. His death, in fact, cast into doubt the AQC’s ability to continue to 

exercise control over its affiliates. Affiliates’ concurrent establishment of independent 

resource networks seemed to confirm this suspicion.264 The succession of Ayman al 

Zawahiri to the head of AQC raised additional doubts about its survival post-Bin Laden. 

Zawahiri was a controversial choice. Rather than building relationships, he was better 

known for fracturing them. His narrow interpretation of Islamic law prompted him to 

pick fights with potential allies. He was also known to have betrayed his fellow fighters 
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while imprisoned in Egypt in the 1980s. This combination did not bode well for AQC’s 

future.265  

Zawahiri’s first years at the helm did little to assuage these concerns. In 2013, he 

published his “General Guidelines for Jihad.”266 In this document, he argued for restraint 

and discipline across Al Qaeda Central and its affiliates. But after this initial guidance, he 

fell silent and did not issue another public statement for the next year. Even as top Al 

Qaeda commanders were killed, such as Adam Gadahn and Nasir al-Wuhayshi, Zawahiri 

maintained his silence. In 2015, he finally issued another public statement, but in the 

same year, Zawahiri demonstrated an ability to adapt and be pragmatic that challenged 

traditional thinking about how his leadership might affect the organization. By 2016, 

Zawahiri outlined a vision for AQC and its affiliates in “The Defiers of Injustice.”267 

While Zawahiri’s potential as a leader for AQC was slow to be appreciated, he 

has nevertheless proven to be effective at maintaining, if not growing, the group’s reach. 

Despite the need for greater communications precautions, Zawahiri still maintained 

control over AQC affiliates. Affiliates may not always have complied with AQC’s 

dictates, but they still recognized Zawahiri, as well as other AQC high-level leadership, 

as authorities on organizational strategy and guidance. AQC’s affiliate organizations 

“still look[ed] to their core Al-Qaeda… for overall theological inspiration and strategic 
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guidance, along with tactical support, training, and resourcing.”268 Ultimately, Zawahiri 

has proved to be a much more effective leader of AQC than was originally predicted. 

Under his more pragmatic approach, AQC has solidified key alliances and successfully 

made the case against ISIS, all while continuing to carry out Bin Laden’s vision.269  

Al-Qaeda Central 1996-Present, Proxy Model B: No Government, High 

Competition 

Social Service Provision 

Al Qaeda’s Growth into Proxy Provider, 1996-2011. 

This case focuses on how Al Qaeda grew into a Proxy provider over the course of 

Bin Laden’s rule. The choice to focus on Al Qaeda after 1996 was made because the 

group underwent significant shifts prior to this time. From 1988-1989, it was fully 

focused on countering the Soviets in Afghanistan.270 Thereafter, Al Qaeda appears to 

have taken a strategic pause. It ceased hostile operations, according to the Global 

Terrorism Database, and only conducted two attacks – both occurring in Yemen in 1992. 

This pause271 is relatively unsurprising, given Bin Laden’s wanderings from Afghanistan 

to Saudi Arabia to Pakistan, all between 1989 and 1992, and this nomadic period 

underscored Al Qaeda’s uncertain future. More critically, however, it made providing 
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social services in a single territory unlikely, if not impossible over a sustained period of 

time.272  

Nevertheless, this pause did mark, a period of experimentation that would lay the 

foundation for Al Qaeda to take on Proxy provision. At this time, Bin Laden began to 

tinker with the idea of providing charitable benefits to mujahedeen that began to look like 

social services. In Saudi Arabia, he built guesthouses in which injured fighters could 

convalesce while being treated in Saudi hospitals. It is unclear if these guesthouses stayed 

open when Bin Laden departed the area. He did, however, repeat the model later in 

Pakistan. While some Al Qaeda operatives remained in both Afghanistan and Pakistan 

when Bin Laden moved to Sudan, Bin Laden was able to only maintain a single 

guesthouse outside of Peshawar, Pakistan, and it is unclear how long or whether this 

guesthouse remained open.273 

Bin Laden’s experimentation continued after his move to Sudan in 1992. This 

time, it took on a legitimate business bent. As he looked to make in-roads into Sudanese 

society, Bin Laden began to provide employment opportunities to local populations and 

jihadi veterans. He focused on developing a series of businesses that focused on road 

construction and agriculture. This focus was intentional, as Bin Laden saw assisting the 

Sudanese Government in developing its infrastructure as an investment in the state’s 

hospitality to his organization. The establishment of these businesses cost considerable 
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start-up funds and took much of the leader’s attention and energy. Once built, Bin Laden 

was able to employ thousands of Sudanese, in addition to members of Al Qaeda and 

Egyptian Islamic Jihad.274 Bin Laden’s hopes that his businesses would protect him were 

for naught, however. He was ousted from Sudan in 1996 and mostly unable to touch the 

income from the businesses he left behind.275 Upon his return to Afghanistan that same 

year, there was no more evidence of interest in providing social services, or even in 

involvement in activities that assisted the population. The focus of the organization 

became entirely on rekindling its violent identity.276 

In 2004, however, Al Qaeda began to address the question of governance 

activities again, thought it would still not be considered a Proxy provider at this time; 

however, it began to take steps in that direction by aligning itself and its name with an 

organization that began to offer governance, even if not social services. When the US 

invaded Iraq, Bin Laden saw a golden opportunity expand Al Qaeda’s recruitment 

apparatus. He then reached out to Abu Musab al-Zarqawi in 2004. Through Zarqawi and 

the establishment of Al Qaeda in Iraq (AQI), Al Qaeda simultaneously began a foray into 

franchising the Al Qaeda brand, focusing on the geographic center of the jihadist 
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struggle, and getting back into the insurgency business, even while maintaining its global 

terrorist focus.277  

AQI, meanwhile, undertook Al Qaeda Central’s first experiment with governance. 

Zarqawi’s organization chose to focus, not on social services, but rather on rule of law. 

Specifically, it attempted to hold territory in Iraq and establish sharia law. Unfortunately 

for this franchise, this choice ended up isolating it from the population, as it was 

implemented with extreme severity and ran largely counter to local tribal traditions. This 

led to a focus on crime and punishment of locals, rather than attacks against UN and 

Coalition targets. The result was a series of communications from AQC to AQI urging 

restraint278 and the eventual decline of AQI’s power in Iraq.279 

With the failure of its first franchise and governance model, Al Qaeda Central 

learned valuable lessons that helped it move towards adopting a full Proxy model of 

social service provision. The first lesson is that governance could not be successfully 

accomplished by any affiliate that did not hold the territory it sought to govern. The 

second lesson was that popular support was critical to maintaining a hold on such 

territory, and so any non-lethal activities instituted in such a territory would need to be 

targeted towards achieving this support. AQI showed that rule by fear was ineffective and 

often even counterproductive governance function. Finally, AQC leadership realized it 
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would need greater control over its affiliates if it were to continue to align its brand with 

governance activities. It could never again afford to privately disapprove of an affiliate 

organization, while trying to maintain a veneer of agreement.280 

Al Qaeda Central (AQC) Solidifies Proxy Provision Model, 2011-Present. 

After Bin Laden’s death in 2011, new AQC leader Ayman al-Zawahiri firmly 

solidified the franchise approach by introducing the concept of “glocal” operations.281 

This concept embraced AQC as a centralized authority but distributed activities to local 

branches,282 that had not been as severely impacted by Bin Laden’s death as the central 

organization had.283 This resulted in the gradual gobbling up of typically centralized 

activities by decentralized local branches, such as recruitment and fund-raising.284  

Under Zawahiri’s glocal model, then, these franchises were also given the 

freedom to choose whether to enter into governance activities. There was general 

agreement between AQC and its regionalized branches that these activities would eschew 

the brutality associated with ISIS in a bid to quietly expand and drum up support. This 

expansion, particularly into Yemen and Syria, began to showcase AQAP’s ability to hold 

territory and manage it in a way that pleased the local population.285  
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AQAP as the Quintessential Proxy Franchise 

Just prior to Bin Laden’s death, Al Qaeda Central (AQC), as it was coming to be 

known, formally allied itself with two other franchises – Al Qaeda in the Islamic 

Maghreb (AQIM) in the Sahel and North Africa and Al Qaeda in the Arabian Peninsula 

(AQAP), operating mostly in Yemen – in 2007 and 2009, respectively.286 With persistent 

air strikes hindering communication, Bin Laden began using franchises to carry out 

AQC’s everyday tasks. He began delegating more responsibilities to them, such as 

planning attacks and selecting external targets. This laid the foundation for greater 

reliance on regional franchises to carve out AQC’s spheres of influence.287  

No organization demonstrates how this franchise model grew into Proxy service 

provision better than AQAP. AQC delivered a refined mandate to its regional 

organizations to gain popular support and, where possible, hold territory. AQC, however, 

does not appear to have specified exactly how this popular support was to be curated. 

Being one of AQC’s closest franchises, reinforced by close personal relationships 

between each group’s leadership, 288 AQAP took up this mandate and began to court 

public favor in Yemen. As early as 2010, AQAP began providing basic social services to 

neglected regions of the country. This included digging wells, providing income for 

widows, paying for medical treatment for local Yemenis, and providing teachers for 
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schools. AQAP very clearly learned from the franchise failures in Iraq, for example, to 

build popular support in its area of operations.289  

From 2011 to 2016, AQAP made a case for Islamic governance in Yemen under a 

new name – Ansar al Sharia (AAS). Unlike ISIS or its prior iterations, AQAP/AAS took 

a gradualist approach to implementing sharia in Yemen, choosing to avoid harsh 

punishments. It also paired the implementation of Islamist rule of law with a “good 

works” program that including providing food to the needy, shoring up access to 

electricity, garbage collection, and more. In this way, AQAP represents how AQC relied 

on its regional branches to carry out governance activities, specifically social services, in 

the areas for which they were responsible.290 

AQAP has demonstrated its ability to sustain these social services across its 

lifetime.  AQAP provision has been reported even through the end of 2018. In fact, even 

after set-backs owing to a Saudi crack-down against the organization in 2015, AQAP still 

provides “basic services including water, electricity, and fuel, while creating security and 

providing some form of governance” in the areas it still controls.291  

While this chapter is not meant to address AQAP directly, as this dissertation has 

already have provided an example of a Super-Provider through Hezbollah, AQAP’s 

choice to provide social services in Yemen demonstrates how AQC aligned itself with 
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social service providers to adopt a Proxy provision model.292 While AQC and ISIS have 

been locked in a battle for “leadership of the global jihadist movement,”293 AQAP has 

helped AQC make the case for its brand. Not only has AQAP ensured it links its own 

endeavors to AQC’s anti-Western goals, it has also cultivated close relationships with the 

local population in Yemen, a focus point in the battle between AQC and ISIS, and 

demonstrated the ability of an AQ brand organization to hold and administer territory, as 

ISIS began to fail. Subsequently, AQAP has presented a successful counterpoint to ISIS 

in Yemen, often characterized as “too brutal and overbearing,” and has also has served as 

a model for other AQC franchises to emulate, only adding to the brand’s appeal.294 

Objectives 

AQC and the Bin Laden Years, 1996-2011.  

Al Qaeda’s time growing into a Proxy provider aligns generally with the 

organization’s gradual honing of its objectives, which during its early years were not 

always clear, and with its decision to focus on becoming a vanguard organization, rather 
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than a governing one.295 The literature, particularly pieces focusing on AQ’s nascence, 

indicates that the organization’s objectives and strategy were not well understood at the 

group’s beginning. For example, during Al Qaeda’s first meeting in 1988, the 

organization’s stated objective was to “make Islam ‘victorious’.”296 What success looked 

like, however, was not described.297 Generally, these founding documents, such as 

meeting minutes, indicate the organization was more focused on the development of its 

structure than the communication of its goals. Al Qaeda’s goals during this early time 

were communicated instead through publications by one of its leading scholars – 

Abdullah Azzam. Azzam was a mentor of Bin Laden’s and close ally until the end of the 

1980s. His articles, such as “The Solid Base” published in al-Jihad magazine in 1988, 

focused on the concept of a vanguard organization for Muslims and how this organization 

ought to revolutionize society. He elaborated further in his 1987 book, Join the Caravan, 

in which he stated the vanguard organization would help organize and guide the Muslim 

population.298  

It is upon these concepts that Al Qaeda’s principal objectives came to be based. 

Al Qaeda saw itself as the fulfillment of the vanguard concept. Its aim would be to spur 

Muslims worldwide to action against secular governments in favor of a globalized model 

of an Islamic caliphate. In other words, Al Qaeda’s principal goal from the outset was to 
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see the installation of Islamic caliphates worldwide. But while the organization wanted to 

help organize Muslims for this eventuality, it did not make clear that it wished to oversee 

the caliphate itself and saw its establishment as a long-term goal that would not be 

achieved without significant resistance and difficulty.299  

Given the complexity and difficulty that Al Qaeda anticipated along its journey to 

building an Islamic caliphate, the organization developed several sub-objectives to assist 

it in formulating a strategy. First, Bin Laden prioritized the establishment of a military 

organization to counter secular influences in countries of interest, particularly 

Afghanistan. Though in 1987, this objective seemed to focus almost squarely on ousting 

the Soviets, by 1989, Al Qaeda members began discussing “internationalizing the 

jihad.”300 Leveraging Al Qaeda’s forces to counter secular forces globally became the 

priority objective and first step towards achieving the group’s long-term goal. Thus, Al 

Qaeda’s priority objectives focused less on the establishment of a caliphate and more on 

how to push secularists out of key areas to begin to make space. In other words, under 

Bin Laden’s direction and from its infancy, the group’s immediate objective was not to 

govern. Rather, by 1991, its “…immediate aim was to train Muslims in the art of 

warfare.”301  

Al Qaeda’s evolution from 1992-1996 saw this objective materialize into action. 

When the organization moved to Sudan, Bin Laden set about expanding his training 
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systems. He maintained training camps in Pakistan and established training infrastructure 

in Central Asia, as well as in Sudan. He also set about expanding the organization’s 

alliances. While there is little evidence these alliances led to the joint conduct of jihad, 

they did begin to demonstrate Al Qaeda’s dedication to its role as a vanguard.302 

By 1993, Al Qaeda began to see the West, and the US in particular, as the 

principal threat to the Islamic world. This view helped focus Bin Laden’s global jihad 

against a well-defined enemy. It also conveniently gave Al Qaeda a target against which 

this jihad would be waged. In pursuit of this new enemy, Al Qaeda fighters were 

dispatched to Bosnia and Somalia, among other global locations.303 This objective of 

jihad against the US, as a symbol of secularism, persisted throughout Bin Laden’s tenure 

as the head of Al Qaeda.304 

AQC and Zawahiri’s Leadership, 2011-Present. 

While the objectives that Al Qaeda pursued did not change much between Bin 

Laden’s leadership and Zawahiri’s, how these leaders prioritized each of objective did 

vary. Bin Laden’s focus was entirely on defeat of the “far enemy.”305 In fact, this was the 

focus of approximately 70% of Bin Laden’s public communications. He focused far less 
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on local government and issues.306 By contrast, Zawahiri reoriented the group’s near-term 

objectives towards the “near enemy,” apostate regimes in Africa and the Middle East, as 

opposed to the US and the West.307 Zawahiri’s public communications focused on the 

near enemy 50% of the time and the far enemy only 15%. This pivot began immediately 

upon Bin Laden’s death, when Zawahiri issued a eulogy for the fallen leader in which he 

called for jihad in Libya, Pakistan, Syria, and Yemen.308  

In 2013, Zawahiri began to further clarify his new prioritization of Al Qaeda 

Central’s objectives. Instead of seeing countering the West as the first step in building a 

global caliphate, Zawahiri felt, given the opposition AQC faced in areas of operation, this 

was not immediately achievable. Zawahiri, then, prioritized the near enemy fight to 

expand his operational space. He did, however, insist in his General Guidelines for Jihad 

that any attack against a near enemy be directly linked to resistance to the West.309 

By 2016, Zawahiri made these priorities more specific. In his “Defiers of 

Injustice” speech, he maintained that countering the West and the US, specifically, 

remained top priority. But rather than moving the violence to US territory, the emphasis 

would be on attacking the West in Al Qaeda’s neighborhood or that of its affiliates. This 

led to attacks against Western interests in Yemen and Mali, for example. Zawahiri 

emphasized the practicality of this prioritization of objectives as a direct counterpoint to 

ISIS’s less structured approach. Thus, while Zawahiri reiterated priority objectives in line 
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with Bin Laden, such as jihad against the United States and the establishment of a 

caliphate, he also added new priorities, such as supporting Muslim revolutions against 

oppressive governments, and tended to portray them as near-term objectives for longer-

term goals.310 

Competition 

AQC and the Bin Laden Years, 1996-2011.  

Upon the end of the Soviet occupation of Afghanistan in 1989, Al Qaeda 

developed a new strategy to deal with competition. Instead of facing rising competition 

head-on, Bin Laden chose instead to move multiple times to build up his organization and 

its connections. This trend began first in Sudan and later in Saudi Arabia. His approach 

helped Al Qaeda foster connections from Jordan to Oman, Morocco to Eritrea, while 

avoiding an uptick in competition, even as the Saudis and the US began to work against 

Bin Laden. Thus, Bin Laden was able to use his time in multiple locations to avoid 

increased confrontation and growing anti-Al Qaeda sentiment among its once-staunch 

allies. The result was a growing organization that had benefited from this strategic pause 

and was subsequently able to turn out up to 20,000 jihadists by 2001, as well as execute 

several large-scale attacks.311  

The competition landscape began to change once the US invaded Afghanistan. 

Instead of facing single adversaries at a time, the post-9/11 era ushered in an era of 

competitor proliferation. From Coalition forces, to host nation governments, to other non-
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governmental organizations, such as the Northern Alliance in Afghanistan, a resistance 

organization comprised of ethnic minorities, the competition Al Qaeda faced in the areas 

it chose to operate became much more significant.312 

Al Qaeda’s experimentation with proxy provision in the post-9/11 era began with 

Al Qaeda in Iraq and its failed attempt at instituting governance.313 But it also coincided 

with the increase in competition the group faced across its operational environments. In 

all theaters in which Al Qaeda worked with insurgent forces – Afghanistan, Iraq, and 

Pakistan – it faced opposition from foreign military Coalition Forces.314  

The US entered Afghanistan in 2001, along with the UK, Australia, Canada, and 

France; Germany joined the fight shortly thereafter. By 2003, NATO’s role in 

Afghanistan expanded, as it took control of the International Security Forces (ISAF). The 

number of ISAF troops grew from the original 5,000 in 2001 to 65,000 by 2006. 

Coalition participants grew as well, up to 42 by the same year. During the time between 

2001 and 2006, Bin Laden went into hiding and the Taliban retreated. In 2006, however, 

violence began to rise.315  
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By 2009, the US planned a troop increase to up to 80,000. This initial surge, 

however, was coupled with a planned drawdown in the summer of 2011. Furthermore, 

NATO began to plan a transition of security responsibilities to Afghan forces by 2014. 

Also in 2014, US President Barack Obama announced US troops would depart 

Afghanistan by 2016. He further reoriented the mission of remaining troops to focusing 

on training Afghan security personnel and focusing on AQC. By 2018, however, the 

Trump Administration renewed “an open-ended military commitment” in Afghanistan, 

which was followed shortly by an uptick in Taliban attacks.316 

The anti-Al Qaeda campaign in Pakistan consisted primarily of US-led drone 

attacks. These attacks, as well as surveillance, increased in 2008, having a lasting impact 

on both Al Qaeda and the Taliban in Pakistan. Their ability to perpetrate violence fell 

dramatically at this time, and it inhibited both movement and communication. This 

approach may also have damaged these groups’ ability to recruit, as new members were 

viewed with suspicion as potential spies for the US.317  

Drone strikes in Pakistan began at a relatively low tempo in 2004. This tempo 

remained consistent until 2008, which marked the start of a three-year uptick in drone 

strikes. This increase saw the total number of annual strikes in Pakistan increase from 5 

in 2007 to 117 in 2010. After 2010, drone use began to decline, but it did not reach pre-
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2008 levels until 2016. With the Trump Administration’s renewed dedication to targeting 

Afghan insurgents who have fled to Pakistan, this dip is strikes may be short-lived.318 

In Iraq, Coalition Forces invaded in 2003. Their numbers ranged from 

approximately 139,000 to 183,000 between 2003 and 2011, peaking during the surge of 

2007. These numbers began to fall dramatically in mid-2009. By October 2011, the 

number of Coalition Forces remaining in Iraq had fallen to 13,000 troops.319 The 

coalition – the Multi National Forces in Iraq – was comprised of approximately 30 

countries, with Italy, Poland, and the UK being the largest contributors next to the US.320 

In 2008, the US began to reduce the number of troops in Iraq and gradually transition 

areas under Coalition control to Iraqi Government. This began with the Green Zone in 

2009 and ended in 2011, when US and UK troops departed.321 

To illustrate how critical the intensity of this competition was to AQC’s decision 

to provide by proxy, we see Al Qaeda’s first attempt at a Proxy model for governance in 

general, though not social services specifically, take shape in Iraq during a time in which 

AQC saw some of the most significant competition across its Area of Operations. By 

allying with Zarqawi and the naming of his group Al Qaeda in Iraq, not only do we see 

the first major sign of Al Qaeda’s brand franchising, but we also see AQC making a 
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deliberate decision to apply its name to an organization that wished to govern during the 

peak of US and Coalition troop presence.322 This initial experiment in governance was a 

failed one, as AQI chose to govern through the strict application of sharia law and neglect 

other forms of governance, like social services provision.323 However, this first attempt at 

proxy provision taught AQC valuable lessons it would apply when it began to pivot away 

from Iraq and take up the Proxy model in Arabian Peninsula and the Sahel.324 It is 

important to note that AQC tested its Proxy model of social service provision through 

organizations not in Iraq, and that this occurred as the troop numbers in Iraq and 

Afghanistan were on the decline.325 
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Figure 5. Al Qaeda Central (AQC) First Proxy Attempt and Troop Levels in Iraq.326 

 

The most likely explanation for Al Qaeda beginning to dabble in Proxy 

governance in Iraq is the heightened competitive environment. It was no accident that this 

experimentation occurred in Iraq at the time it did and that Al Qaeda’s first franchise 

endeavor was launched in 2004. It corresponded with a doubling of average monthly U.S. 

troops in-country. It also began in the most hotly contested theater. The level of troop 

numbers Al Qaeda had to face in Afghanistan and Pakistan paled in comparison to Iraq, 
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especially from Fiscal Years 2003-2009. Iraq was therefore the most suitable testing 

ground for a proxy-like model and franchising option.327  

Coalition troops were not the only competitors AQC faced in Iraq, Afghanistan, 

and Pakistan. Foreign militaries in these nations tied their fight against insurgent 

organizations to training host nation troops how to also more effectively engage in the 

fight. This was intended to build a more capable constellation of allies and partners.328 

NATO established its training mission in Afghanistan, for example, in 2009.329 Coalition 

Forces also vetted training programs at the Kabul Military Training Center, the “ ‘force 

provider’ for Afghanistan’s national defense.”330 In Iraq, US and Coalition forces have 

provided a number of training opportunities as well – from the Kurdish Peshmerga to the 

Iraqi Police.331  

Unfortunately for Al Qaeda, the call to jihad against the West was not enough to 

prevent factionalism and ensure harmony among its allies. Nothing represented this break 
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better than the friction between Zarqawi’s AQI and Bin Laden’s AQC. Though allied in 

name, Zarqawi often resisted instruction from the centralized AQ authority. Calls on AQI 

to soften its approach to fellow Muslims in Iraq went unheeded. And direction to ally 

with other Islamic groups in Syria were rejected. Therefore, AQI’s insistence on 

operating outside AQC’s direction led to the ending of the relationship between the two 

in 2014.332  

Some distrust also existed between AQC and the Taliban. Some of this tension 

arose from Bin Laden’s more public declarations from Taliban territory in the 1990s. 

Then-Taliban leader Mullah Omar perceived some of Bin Laden’s publicity attempts as a 

means to subsume the jihadist organization under AQC’s control. While the two 

organizations collaborated on attacks against the Northern Alliance groups in 

Afghanistan and on other violent events, this distrust was never fully resolved and kept 

the relationship to one of convenience and transaction.333 

In addition to intra-Sunni tensions, other non-governmental armed groups arose to 

counter Al Qaeda. The Northern Alliance in Afghanistan is an excellent example of this. 

This alliance was strongly anti-Taliban and anti-AQ. Its violent resistance to both started 

in the 1990s and tapered shortly after its leader’s assassination in 2001.334 In Iraq, the 

Anbar Awakening in 2006 led to the creation of the Sons of Iraq, a Sunni group that 

formed in direct protest to AQI. In two years, what started as a rejection of AQI in Anbar 

                                                 
332 Mapping Militant Organizations, “Al Qaeda.”  
333 Mapping Militant Organizations, “Al Qaeda.”  
334 Erin Cunningham, “Ahmad Shah Massoud, Assassinated by Al Qaeda but No Friend of the US,” The 

National, September 6, 2011, https://www.thenational.ae/world/asia/ahmad-shah-massoud-assassinated-
by-al-qaeda-but-no-friend-of-the-us-1.568461. 



 

  134  
 

province has spread to two-thirds of Iraq provinces and these organizations were working 

both with US and Iraqi forces. While this foretold AQI’s decline in Iraq by 2008, it also 

impacted AQC in general. The formation of the Sons of Iraq demonstrated AQC’s 

experiment in franchising through AQI had failed and that AQC would need to regroup 

and reconsider its approach.335  

AQC and Zawahiri’s Leadership, 2011-Present. 

A combination of AQI’s failure and Bin Laden’s death sent AQC back to the 

drawing board regarding how it would address highly contested spaces. Two competitive 

shifts began to occur at this time. First, new leader Ayman al Zawahiri’s took an 

immediate strategic pause, at least in terms of Al Qaeda’s targeting of the West. This 

pause would allow the organization to rebuild its ranks that had been depleted in Iraq, 

Afghanistan, and Pakistan, and reassess the competitive environment. Reassessment was 

critical, given the toll Coalition Forces had taken on the organization and the rise of Al 

Qaeda’s most significant non-state enemy – AQI/ISIS – starting in 2011. This pause also 

allowed Zawahiri to shore up critical alliances, such as with the Taliban, to whom 

Zawahiri pledged immediate allegiance, even as he eulogized Bin Laden. The additional 

benefit of Zawahiri’s pause was in part to weaken the organization that would eventually 

become known as ISIS by 2013. With a quieter Al Qaeda, ISIS began to take the brunt of 
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Western counterinsurgency efforts. This meant that, as Al Qaeda was rebuilding, ISIS’ 

forces were beginning to be depleted.336 

By the time AQC re-emerged, Zawahiri made a direct play to counter ISIS’ brand 

and jihadist narrative. First, he launched AQC’s “glocal” initiative between 2013 and 

2015. This initiative solidified AQC’s shift to emphasize franchises and carve out new 

areas of influence in more permissive spaces, such as Yemen and Libya.337 But the 

concept of franchising had been altered to tell a story completely different from the one 

emphasized by Zarqawi’s organizations, first AQI and later ISIS. Zawahiri’s model 

offered a direct counterpoint to ISIS, now under al-Baghdadi’s control. AQC’s glocal 

model took a first-do-no-harm approach to Muslims in the locales it wished to control. 

Zawahiri advocated for avoidance of Muslim casualties in attacks against the West, 

greater intention behind these attacks to make operational gains, and fewer spectacular 

execution of prisoners who could be traded to free Muslims. He added to this model 

rhetoric pointing out al-Baghdadi’s shortcomings as ISIS’ leader and calling for ISIS’ 

“total extermination.”338 

This narrative against ISIS helped shore up AQC’s Proxy provision model. After 

the break between AQC and ISIS in 2014, Zawahiri had been observing ISIS’ ability to 

capture territory and slowly expand the territory under its control. The organization, 
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however, was less adept at holding this territory, in large part because it ruled by fear. 

Extreme punishments, such as rape, crucifixion, and beheading, were the order of the 

day. And while ISIS did offer social services in some locations, such as Mosul, its 

extreme punishments and regulations prompted mass exoduses, ensuring they would be 

surrounded by unfriendly populations who had fled their homes.339 

Zawahiri, then, adopted these and lessons from AQI to mold a gentler approach to 

local populations that ran in direct contrast to its most significant enemy – ISIS. As 

Princeton University Yemen expert Gregory Johnsen states, “Al-Qaida wants to provide a 

way of life; it wants to implement its own version of Islamic law.”340 AQC’s proxy 

provider AQAP had already started to implement this vision around the time of Bin 

Laden’s death, and Zawahiri appears to have seen the wisdom in it, emphasizing 

community outreach and painting AQC as a kinder alternative to ISIS. This allowed 

franchises to operate relatively unencumbered by AQC management to establish social 

services in territories they held. AQAP, for example, provided education and electricity 

in southern Yemen. It also adopted a “gradualist… approach” to the implementation of 

sharia, avoiding punishing minor infractions.341 Thus, the significant competition that 
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AQC faced pushed it to mature towards a Proxy model of service provision by 

empowering its regional branches to make strategic gains in new places.342  

Al Qaeda in the Islamic Maghreb (AQIM) 

 
Social Service Provision: Al Qaeda in the Islamic Maghreb (AQIM), a Second 

Model of By Proxy Provision. 

The question of social service provision was one AQIM had to address as well, 

and it chose to answer this question much like its core organization – AQC – by 

developing its own regional branches. In what it termed its “Sahelization plan,” AQIM 

began in 2009 assigning separate battalions to areas of interest.343 This ensured localized 

battalions would make in-roads with specific communities, while still offering AQIM 

central membership the ability to freely move across the Sahel. It also allowed for a 

locally-tailored provision of governance, including social services, like the provision of 

water, medicine, fuel, and electricity. It is unclear if AQIM ever actually provided any 

services itself, but several examples exist of its decentralized battalion approach.344  

Two excellent examples of this decentralization to local actors is the Movement 

for Oneness and Jihad in Africa (MUJAO) and Ansar al Dine, both in Mali. AQIM 

demonstrated an aptitude for forging alliances with like-minded VEOs, like these two 

organizations, as well as others, early in its career. This allowed it to invade Mali in 2012 
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with a coalition of groups, rather than on its own.345 It also allowed groups like MUJAO 

and Ansar al Dine to establish their own brands of governance and social services in the 

territories they held. For example, Ansar al Dine controlled an area in northern Mali the 

size of Texas and installed a strict interpretation of sharia law after takeover.346 But it also 

guaranteed the delivery of social services. In Gao, for example, Ansar al Dine worked 

with the International Committee of the Red Cross/Red Crescent (ICRC) to maintain 

access to electricity and water; in Timbuktu it ensured supplies would be delivered to the 

hospital and supervised the distribution of humanitarian aid. In towns like Gao and 

Douentza, Ansar al Dine provided security escort to other third party humanitarian 

institutions.347  MUJAO did much the same, providing social services in the areas it 

controlled in Mali, and this provision initially gained it significant popularity in these 

locations. Thus, while some of AQIM’s affiliates chose to implement sharia, they 

concurrently implemented social services that won them so much support there were even 

rumors that Malian army officials defected to join their ranks, signaling that AQIM had, 

in fact, instituted an effective Proxy provision model through its affiliates.348 
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Objectives. 

AQIM’s primary objective is to “create an Islamist state based on Islamic law.”349 

This objective is a partially inherited one. Its predecessor, the Salafist Group for 

Preaching and Combat (GSPC), wanted to replace the Algerian government with an 

Islamic one; AQIM adopted this mindset and set about expanding this goal to include 

Mali.350  

These objectives became clearer after AQIM officially allied itself with AQC in 

2006 and adopted the Al Qaeda brand by 2007. Just after this switch, AQIM leader 

Abdelmalek Droukdel gave an interview with the New York Times in which he stated that 

group’s goals were now two-fold – to spread Islamist governance and to support AQC’s 

principal goals, namely attacks against the West. This adoption of AQC’s goals, however, 

was mostly a hat-tip to the central organization. In practice, Droukdel instructed AQIM 

operatives to avoid provoking international intervention and focus instead on building a 

domestic movement. As a result, AQIM became the embodiment of a glocal franchise of 

AQC – able to balance allegiance to the central AQ organization without compromising 

local and regional goals.351  

AQIM’s focus on the “near enemy” and governance of Sahelian states drove 

where it operated and with whom.352 It recruited across the Sahel and leveraged local 
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customs, including marriage, to gain it freedom of movement across this vast space. It 

observed nomadic traditions and maintained a low-profile relationship with the 

population. As a result, it was able to carve out operational spaces from Mauritania to 

Niger, Algeria to Burkina Faso.353 This approach also allowed AQIM to build alliances 

with even more localized Islamic organizations, like MUJAO and Ansar al Dine, who 

assisted in the take-over of northern Mali in 2012. Their help in this endeavor laid the 

groundwork for proxy provision of social services, as AQIM entrusted them with the 

administration of certain territories within northern Mali.354 

Competition. 

The competitive environment AQIM faced, especially in Mali, was relatively low. 

Its most significant, and most effective, rival was France. France entered Mali in January 

2013 under Operation Serval. The intervention was in response to a breeching of a well-

known north-south divide in the country by AQIM and its affiliates. These groups had 

already pushed south to Timbuktu, Kidal, and Gao. France was able to retake these cities, 

but not all of northern Mali. Instead, AQIM and its partner organizations were able to 

find safe-haven in the northern mountains. France’s support was also relatively light and 

short-lived. In 2014, it drew down its troops from 5,000 to only 3,000, so that it could 
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shift focus to the Boko Haram threat in the Sahel; by 2015, that number dropped to 

1,000.355  

It is worth noting that other international bodies sent troops to Mali, but these 

were largely after the French pushed AQIM to the north or so slow to begin that they 

became subsumed under other actors.356 The African Union, for example, sent some 

troops under the African-led International Support Mission in Mali (AFISMA), but its 

slow start meant it was merged under the UN’s authority. The UN sent peacekeepers to 

Mali in 2014 under the UN Multidimensional Integrated Stabilization Mission in Mali 

(MINUSMA). Their mandate was to assist the Malian Government in re-establishing 

stability. But this mission was put in place to monitor a peace agreement, not fight back 

AQIM or its affiliates. Nevertheless, the Islamic organizations in Mali continue to target 

MINUSMA peacekeepers and have killed 118 since the start of the mission, making it the 

deadliest UN peacekeeping mission to date. While this violence persists, it is not 

considered part of the competitive environment because MINUSMA and other 

international deployments entered Mali largely after the French pushed jihadists out of 

critical towns in the north.357 
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AQIM and its allies also faced Malian Government forces – specifically the 

Malian military. In 2012, the swift defeat of the military in the north, and resulting 70-

153 casualties, sparked anger amongst remaining Malian military personnel and their 

families. As the Malian Government refused to provide information on the deaths, this 

frustration eventually resulted in a coup in March of 2012. The toppling of the Malian 

Government not only paralyzed its contributions to the fight to take back the north, but it 

also prompted as many as 1600 troops to defect to AQIM allies. Three weeks later, the 

AQIM secularist ally the National Movement for the Liberation of the Azawad (MNLA) 

overtook the north. This was followed only days later by a complete Islamist take-over of 

these areas. The Malian Government was not only powerless to stop this advance, but its 

defectors were also contributing to the insurgents’ success.358  

 Defections appear to have continued beyond the Islamist take-over of the north, as 

reports indicate that some Malian Army members joined the fight on the side of Ansar al 

Dine.359 Mali’s continued lack of capacity has meant that AQIM and its fellow jihadist 

organizations have retained a stronghold in the north. Not only have they proven able to 

withstand attacks, but they also regularly attack French, UN, and other military and 

humanitarian personnel. They have even proven able to attack Bamako, and their alliance 

structure appears to have endured.360 
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AQIM and its affiliate organizations also faced little opposition from other violent 

groups in the take-over of northern Mali. In fact, the most significant threat came from 

the Tuareg group National Movement for the Liberation of the Azawad (MNLA). This 

organization began as a secularist ally, but AQIM’s Islamist allies quickly turned on the 

Tuareg and ousted them from Mali after the northern take-over in 2012. The defeat of the 

Tuareg was so swift that the level of competition they appear to have exhibited is 

insignificant.361  

Thus, while international intervention forces were briefly able to push AQIM and 

its allies back, the competition that AQIM faced was relatively low both because of the 

small number of foreign military troops and because of the relative inability of the Malian 

government and other non-state groups to counter.362 This low level of competition has 

meant that, even if AQIM’s ultimate goal was to govern, it could afford to off-load 

governance activities, like social service provision, onto its localized partner 

organizations and maintain its regional focus.363 Since AQIM’s area of operations was 

not limited to Mali, and in fact it created regionalized “brigades” that were assigned to 

areas of interest, Mali’s relatively low competition environment arguably allowed AQIM 

                                                 
361 Boeke, “Al Qaeda in the Islamic Maghreb: Terrorism, Insurgency, or Organized Crime?” 914–936; 

Laub and Masters, Al-Qaeda in the Islamic Maghreb; and Arieff, Conflict in Mali, 1–2. 
362 Lambert and Warner, “Who is Ansar Dine?”; Boeke, “Al Qaeda in the Islamic Maghreb,” 914–936; 

Arieff, Conflict in Mali, 1–2; Laub and Masters, Al-Qaeda in the Islamic Maghreb; and, Wing, “French 
Intervention in Mali.” 

363 Arieff, Conflict in Mali, 1–2; and, IRIN, “Mali: Negotiating Humanitarian Access in the North.” 



 

  144  
 

to delegate governance objectives, such as social services, to local groups in Mali to 

preserve its ability to focus on more than one space at a time.364 

Conclusions 

The cases of both AQC and AQIM show how the task of social service provision 

can be delegated to allies under two circumstances. The first is when an insurgent group 

does not wish to govern but faces a highly competitive environment. The second is when 

an insurgent group wishes to govern but does not face high competition. The Al Qaeda 

case is particularly interesting because it presents both models of proxy provision; in 

other words, it shows how the task of social service provision can be delegated from a 

more globally focused organization to a regional branch and then again to more localized 

allies.  

Each model of proxy provision brings with it its own benefits. In the first 

instance, AQC, proxy provision helped the organization make a strong case to local 

populations, through its regional franchises, for support in the face of an ascendant ISIS, 

but without having to compromise its focus on attacking the West.365 In the second model 

of proxy provision, groups like AQIM benefit from applying this model by finding a way 

to keep allies involved in the holding and administration of territory.  This approach 
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offers its practitioners a means by which to keep allies engaged in the area and working 

towards the same goal.366 
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CHAPTER 6: NON-PROVIDERS – JUNDULLAH 

Introduction 

Jundullah in Pakistan is an insurgent organization that was selected as an 

exemplar Non-Provider case for two reasons. First, it is has not provided any social 

services or allied itself with a provider during its lifetime. Second, it has also periodically 

denied other organizations from providing services to populations in its area of 

operations.367 This chapter will first provide a historical overview of the case. It will then 

describe Jundullah’s approach to social service provision and how its objectives and 

levels of competition appear to have pushed it towards adopting a Non-Provider model. 

Finally, this chapter will conclude with a discussion of special considerations that ought 

to accompany expectations of Non-Providers in general, as these organizations appear to 

be somewhat distinct.  

Historical Overview 

Jundullah – Pakistan (hereafter, Jundullah) was formed in the early 2000s. Its 

founders were mostly from middle-class, well-educated backgrounds. Many of these 
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original members had ties to Jamaat-e-Islami (JI), a Pakistani political party with Islamist 

leanings.368 JI is the one of Pakistan’s first religious parties. It is considered a leading 

organization among “Islamic revivalist movements and the first of its kind to develop an 

ideology based on the modern revolutionary conception of Islam.”369 The JI laid a 

foundation for Jundullah based on sectarian violence and reinforcement of a narrow 

interpretation of what it means to practice Islam.370 

Jundallah shares its name with a similar group active in Iran.371 The relationship 

between these groups is unclear. Some claim that Jundallah was originally formed by 

exiled Iranian Sunnis wanting to oust the Shia government in Iran that later pivoted to 

Pakistan.372 Other sources treat these two as unrelated.373 For the purposes of this 

dissertation, Jundullah – Pakistan will be treated as distinct from Jundallah in Iran. This is 

because the latter appears to be an ethnic Baloch, radical Sunni organization focusing on 

conducting attacks in Iran. It was formed in 2003 and began executing violent attacks in 

2006.374 Jundullah – Pakistan, however, was formed in 2004 and is focused on carving 

out an area of influence in Pakistan; it began executing violent attacks in 2008.375 The 
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primary reason for treating each group as distinct is that sources provide contradictory or 

insufficient information to draw a direct link between the two, despite the fact that they 

share a name. This case study will focus solely on Jundullah – Pakistan.376 

Social Service Provision 

Jundullah is an interesting case because, not only is it a non-provider of social 

services, but it has also adopted the opposite of a Proxy provision model, in which 

organizations align themselves with other social service providers. Instead, it is has 

attacked third party organizations attempting to deliver social services in its area of 

operations.377 While Jundullah is not the only violent extremist organization to attack 

polio vaccination campaign workers in Pakistan, it is the only Non-Provider in this area 

to do so.378 

Jundullah has focused its social service denial campaign specifically on health 

care. These attempts at denial of health services revolve around an anti-polio campaign in 

Pakistan that includes efforts to increase vaccination rates across the population. One of 

the most infamous attacks perpetrated by Jundullah was the 2016 bombing of a polio 

eradication center in Quetta in which 15 people were killed.379 But attacks against aid 
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workers, from organizations like the United Nations and the World Health Organization, 

have also included shooting vaccinators, even in more urbanized hubs like Karachi, and 

date back to at least 2012, if not earlier.380 

What keeps Jundullah firmly in the category of Non-Provider, rather than Proxy 

provider, is its murky relationships with other insurgent organizations in Pakistan. These 

poorly defined relationships mean Jundullah cannot rely on reaping additional good will 

from the population by making recognizable alliances with groups that provide social 

services. For example, Tehrik-i-Taliban (TTP) is a social service provider in Pakistan, but 

it is unclear what relationship exists between TTP and Jundullah. Accounts indicate the 

groups both shared a leader and experienced a schism between 2009 and 2013, yet there 

is little indication of how these incidents impacted their cooperation and coordination, 

specifically regarding joint violent attacks.381 Furthermore, reports indicate Jundullah 

pledged support to ISIS in 2014, but there is no evidence that ISIS is a service provider in 

Pakistan. Even if it was, the exact nature of this allegiance is unclear – if it is merely a 

pledge of support or if it signifies the groups plan to fight alongside each other. It is 

additionally unclear how this change impacts Jundullah’s relationships with other service 

providers, like TTP.382 
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Objectives 

Jundullah is based in Karachi and has sporadically executed violent attacks since 

the mid-2000s.383 No matter Jundullah’s origins – whether from Iranian Sunnis or 

Pakistani JI members – its anti-Shiite stance is clear. The organization’s objectives 

appear to be to advance the cause of Sunni Muslims in Pakistan and to fight against those 

whom they perceive as “defectors,” such as Shiites who are viewed as a threat to “true 

Islam.”384 But Jundullah’s objectives appear to extend beyond combatting Shiites; any 

form of religious otherness is worthy of attack, including Jewish and Christian adherents, 

Pakistani and non-Pakistani. While not directly stated, an anti-Western sentiment has also 

been suggested by several of the organization’s attacks.385  

Giving primacy to combatting non-Sunni otherness in Pakistan is reflected in 

Jundullah’s active denial of health services to the populations in areas in which it is 

active. This denial takes on two forms of otherness. The first of these is religious 

otherness. In a 2014 attack on a polio vaccinators in Quetta, Jundullah stated that the 

team was attacked because they were “agents of Jews and Christians.”386 The second 
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form is geographic otherness, or Western influence. In a 2012 attack against polio 

campaign workers, Jundullah’s spokesperson indicated one reason for the attacks was the 

affiliation of these workers with the United States.387 These examples demonstrate how 

deeply Jundullah’s objectives to counter non-Sunni influences in Pakistan impacted its 

approach to social services, especially other providers. 

Competition 

The competition environment in which Jundullah operates has been consistently 

low. While several insurgent groups operate simultaneously in the area, there is no 

indication that violent conflict has erupted between any of them and Jundullah. Even the 

rumored break between TTP and Jundullah did not appear to result in violence.388 

Furthermore, Jundullah was never the principal focus of foreign military intervention in 

Pakistan. Instead, US drone strikes have tended to focus on Al Qaeda, Haqqani Network, 

and Taliban targets.389 Finally, the Pakistani Government has been criticized for failing to 

take action against Jundullah. While Pakistan has launched an offensive against insurgent 

organizations in the area, this offensive has helped spur “new coalitions,” including 

ISIS’s entry into both Afghanistan and Pakistan.390 

                                                 
Against Female Doctors; State Protection, Number PAK105446.E, March 1, 2016, 
https://www.refworld.org/docid/5aa24f274.html. 

387 Animesh Roul, “The Pakistani Taliban’s Campaign Against Polio Vaccination,” CTC Sentinel 7, no. 8 
(2014): 17–20; and, Sheikh, “Islamic State Enters Al-Qaeda’s Old Hotbed,” 37–49. 

388 Mapping Militant Organizations, “TTP;” Mehsud and Bukhari, “Pakistan Taliban Splinter Group Vows 
Allegiance to Islamic State;” and, Zahid and Khan, “Prospects of the Islamic State in Pakistan.” 

389 “Drone Strikes: Pakistan.” 
390 “Islamic State Enters Pakistan Through Jundullah.” 
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This competitive environment has allowed Jundullah to formulate an approach to 

social services in its area of operations that was exactly tailored to its objectives with 

little need for flexibility. It very obviously did not feel pressure to provide such services 

to the population as a means to outcompete other actors in the space. It also permitted 

Jundullah the flexibility to execute its objectives without consideration of the potential 

impact on the local population. In other words, the organization could afford to prioritize 

its sectarian agenda over the health and welfare of the population.391 

Special Considerations for Non-Providers 

Non-Providers in general tend to be comprised of groups that are lesser known 

and/or older. Almost half of the Non-Providers were created prior to 2000. Only five 

were created after 2010. The reverse is true of groups that adopted Proxy provision – 

steadily increasing in number since 2000 and taking off in 2010. This may signify a 

general shift in understanding among insurgent groups that having some relationship with 

social service provision may be more beneficial than not having any. It also may mean 

that, as analysts look to the future, the Non-Provider model may dissipate further.  

Of the 16 groups that specifically face low competition and have no wish to 

govern, half fall into the Non-Provider category. Nearly half of these began in the 1980s. 

Only another three were created after 2010. Groups that do not wish to govern and face 

low competition, who adopt a Proxy model of provision, all began after 2000, when this 

model began to become more prevalent. The vast majority of these groups were created 

after 2010, when we see an exponential increase in the Proxy model of provision. 

                                                 
391 Sheikh, “Islamic State Enters Al-Qaeda’s Old Hotbed,” 37–49; and, “Pakistan Polio.” 
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Therefore, this specific combination of independent variables – low competition and no 

governance objectives – may best showcase a strategic shift among insurgent groups, 

away from doing nothing and towards at least some alignment with service provision. 

Further study with a larger data set is necessary to confirm this trend. 

Non-Providers may also be classified as such because they are still in 

transition.392 These groups tend to be less well-known with less information available on 

their development. It is possible, therefore, that they might adopt a different model of 

provision in the future. If this is the case, it would be worth examining changes in the 

independent variables they face to establish a reason for any change in provision model.  

The table below summarizes the Non-Provider data used in this dissertation. It 

also shows that Non-Providers are relatively evenly distributed across geographic 

location. And while the majority of them are classified as Sunni/Salafist, so too are the 

majority of the groups in this dataset. When the groups were created appears to have the 

most bearing on the Non-Provider model, relative to other factors. This finding supports 

the idea that insurgencies in general are slowly evolving towards more reliance on 

provision as a best practice – either by providing themselves or by proxy – rather than as 

a “nice-to-have.” 

 

Table 20. Non-Providers, Group Type, Start Date, and Region. For sources, see Data Source List. 

 
GROUP NAME TYPE START 

DATE 
PRINCIPAL 
REGION 

PROVISION  

                                                 
392 CIA, Guide to the Analysis of Insurgency, 5–22; and, Hoffman, Inside Terrorism, 1-41. 
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JAMAAT AL-ISLAMIYA/AL-
GAMA'A AL-ISLAMIYA 

Sunni/Salafist 1981 Lebanon, 
Israel, Egypt 

None 

ISLAMIC ARMED MOVEMENT 
(MIA)/BOUYALI GROUP 

Sunni/Salafist 1982 Sahel None 

HARKAT-UL-JIHADI AL-ISLAMI 
(HUJI), PHASE 1 (PRE-1989) 

Sunni/Salafist 1984 Afghanistan, 
Pakistan 

None 

HARAKAT UL-MUJAHIDIN 
(HUM), PHASE 1 (PRE-1989) 

Sunni/Salafist 1985 Afghanistan, 
Pakistan 

None 

ASBAT AL-ANSAR (AAA)  Sunni/Salafist 1995 Lebanon, 
Israel, Egypt 

None 

LIBYAN ISLAMIC FIGHTING 
GROUP 

Sunni/Salafist 1995 Sahel None 

TALIBAN, PRE-2001 Sunni/Salafist 1995 Afghanistan, 
Pakistan 

None 

SECOND SORAN UNIT  Sunni/Salafist 1998 Iraq, Syria None 

ADEN-ABYAN ISLAMIC ARMY 
(AAIA) 

Sunni/Salafist 1999 Arabian 
Peninsula 

None 

SALAFIST GROUP FOR 
PREACHING AND COMBAT 
(GSPC) 

Sunni/Salafist 1999 Sahel None 

ISLAMIC MOVEMENT OF 
UZBEKISTAN (ISLAMIC JIHAD 
UNION, ADOLAT) 

Sunni/Salafist 2000 Afghanistan, 
Pakistan 

None 

AL-TAWHID ISLAMIC FRONT  Sunni/Salafist 2001 Iraq, Syria None 

ANSAR AL-ISLAM (ANSAR AL-
SUNNA, JAMAAT ANSAR AL-
ISLAM) 

Sunni/Salafist 2002 Iraq, Syria None 

JAMAAT AL-TAWHID WA-L-
JIHAD (JTWJ) 

Sunni/Salafist 2002 Iraq, Syria None 

AL QAEDA IN IRAQ (AQI) Sunni/Salafist 2004 Iraq, Syria None 
ISLAMIC ARMY IN IRAQ (IAI) Sunni/Salafist 2004 Iraq, Syria None 
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AL QAEDA KURDISH 
BATTALIONS (AQKB) 

Sunni/Salafist 2007 Iraq, Syria None 

HAMAS IRAQ  Sunni/Salafist 2007 Iraq, Syria None 

JUNDALLAH - PAKISTAN Sunni/Salafist 2008 Afghanistan, 
Pakistan 

None 

RAS KAMBONI MOVEMENT Sunni/Salafist 2008 Horn of 
Africa 

None 

AL ASHTAR BRIGADES 
(AAB)/SARAYA AL-ASHTAR 

Shiite 2013 Arabian 
Peninsula 

None 

AL-FURQAN BRIGADES Sunni/Salafist 2013 Lebanon, 
Israel, Egypt 

None 

JAISH AL-ADL Sunni/Salafist 2013 Iran None 
MUKHTAR ARMY Shiite 2013 Iraq, Syria None 
SELEKA MILITIA Other 2014 Sahel None 

 

Conclusions 

Jundullah – Pakistan demonstrates how an organization that faces low 

competition and no governance objectives adopts a Non-Provider approach to social 

services.393 This particular combination of independent variables also permitted the group 

to take a more radical stance towards would-be third party providers. The result was an 

organization that not only did not itself provide services, but also actively thwarted 

attempts by others to do so.394 This is a luxury of sorts that other groups that face higher 

competition or who have a greater desire to govern cannot afford.  

 

                                                 
393 “Islamic State Enters Pakistan Through Jundullah;” and, Sheikh, “Islamic State Enters Al-Qaeda’s Old 

Hotbed,” 37–49. 
394 Sheikh, “Islamic State Enters Al-Qaeda’s Old Hotbed,” 37–49; and, “Pakistan Polio.” 
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CHAPTER 7: POLICY IMPLICATIONS AND CONCLUSIONS 

The purpose of this dissertation is to identify what drives social service provision 

among Islamic insurgent organizations in the Middle East and Africa. This research fills 

critical holes in our understanding of how these insurgencies work. This concluding 

chapter reviews the major findings of this dissertation, offers some courses of action and 

considerations for COIN strategists, and suggests several areas for further study.  

Summary of Methods and Findings 

This dissertation yielded two sets of findings. The first is that group objectives 

and competition levels drive insurgent decisions on whether or not to provide social 

services. How they provide these services is determined by what combination of 

objectives and levels of competition the group has. These combinations yield three 

models of provision – the Super-Provider, the Proxy model, and the Non-Provider.  

Survey of Insurgencies, Models of Provision, and Model Evolution 

To reach these conclusions, this dissertation adopted two methods. The first was a 

survey of insurgent organizations that fit the criteria of this research. This broad survey 

included 88 groups, from 1980 onward, and helped identify the most prevalent 

combinations of independent variables – insurgent objectives and competition – for each 

permutation of the dependent variable – level of social service provision. Based on this 

survey, three models of insurgent social service provision were identified. 
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The first model is the Super-Provider model, which is most prevalent when 

insurgent organizations want to govern and face high competition. Super-Providers do 

not simply provide services, but rather, they adopt an impressively broad approach to 

doing so – often including outsiders, building bureaucratic structures, and finding 

sustainment mechanisms to ensure this provision can be maintained.  

The second model of provision is the Proxy model. It is the only model that is 

most prevalent under two separate conditions – (1) when competition is low but an 

organization seeks to govern, or (2) when competition is high but an organization does 

not seek to govern. Proxy providers take advantage of alliance networks to ensure they 

are allied with at least one social service provider in an area of operations.  

The third model of provision is the Non-Provider model. This model is most 

prevalent when an organization does not seek to govern and faces low competition. In 

these instances, the organization appears not to be incentivized to expend resources on 

non-violent engagement with the local population.  

Given the way in which these models are distributed presently, and most notably 

the increased prevalence of the Proxy model, the data suggests that when and how these 

models are adopted will likely evolve over time. For example, since 2000 and particularly 

after 2010, the Proxy model has grown in popularity. This trend is likely to continue, 

especially given Al Qaeda’s demonstrated resilience, and may even result in the 

proliferation of its “glocal” model across violent and non-violent insurgent activities 

alike.395 

                                                 
395 Hoffman, “Al-Qaeda’s Resurrection.” 
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Evolution of these models, however, while seemingly inevitable, will not 

necessarily be quick. The Proxy model has evolved over almost four decades. And Super-

Providers require time simply to establish a high level of provision, much less adapt that 

model to a new form.396 These two models, then, will likely endure for some time in their 

current form and perhaps even expand in popularity. The model most likely to evolve 

quickly is the Non-Provider model. Already, the data suggests a shift away from this 

model among younger insurgent organizations. It may, then, be replaced by a new model 

or a hybrid of existing provision models. This, too, is an opportunity for further study.  

Models of Provision and Exemplar Case Studies  

The second approach this study undertook was to conduct case studies for each of 

the three models of service provision to further demonstrate the relationship between 

variables and flesh out nuances of behavior that may otherwise have been missed by a 

large data analysis. The first case – the Super Provider – is Hezbollah. The Hezbollah 

case demonstrates how a desire to govern in a tightly contested space leads an insurgent 

organization to provide social services, and to do so at a high level.397 The Hezbollah 

case is interesting because, the independent variables do not change over time but, rather, 

are amplified, and so too are the services the group provides. For example, Hezbollah’s 

wish to govern became more crystalized and actionable as it moved towards the decision 

to participate in the Lebanese Government;398 and the competition it faced prior to this 

                                                 
396 See, for example: Mapping Militant Organizations, “Hezbollah.” 
397 Love, Hezbollah: Social Services as a Source of Power; Love, Hezbollah: A Charitable Revolution; and 

Mapping Militant Organizations, “Hezbollah.” 
398 Love, Hezbollah: Social Services as a Source of Power; Love, Hezbollah: A Charitable Revolution; and 

Mapping Militant Organizations, “Hezbollah.” 
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decision, while certainly high, became amplified as political competition opened the 

group up to a larger and more diverse set of internal competitors. The result of this 

gradual and also concurrent shift in competition yielded a ratcheting up of the level at 

which Hezbollah provided social services. This ramp-up consisted not only of a 

broadening of the variety of services offered, but also of the groups to which they were 

offered.399  

Al Qaeda Central and its subsidiary group, Al Qaeda in the Islamic Maghreb, 

showcase two different ways in which the Proxy Provision model is used. In the first 

instance, Al Qaeda Central used the Proxy model to address a highly competitive 

environment without committing itself to taking on the role of a government.400 AQIM, 

however, used the Proxy model to fulfill its wish to hold and administer territory 

efficiently and in the absence of stiff competition.401 What makes the case so interesting 

is that social service provision was delegated twice – first from AQC to its regional 

branches, and then from the AQIM regional branch to affiliate organizations. And this 

                                                 
399 Mapping Militant Organizations, “Hezbollah;” Taha, How the Taif Agreement Created a Window of 

Opportunity for the Continued Existence of the “Party of God”, 1–34; Gaub, The Role of Hezbollah in 
Post-Conflict Lebanon; Blanford, Iran & Region IV; Filanowski, Hezbollah’s Passport, 1–58; Love, 
Hezbollah: Social Services as a Source of Power, 1–50; Love, Hezbollah: A Charitable Revolution; 
Huffman, “How the Party of God Uses Media and Resources to Succeed in the 21st Century;” and “In 
Hezbollah Stronghold, Lebanese Christians Find Respect, Stability.”  

400 Gohel, “Deciphering Ayman al-Zawahiri and Al-Qaeda’s Strategic and Ideological Imperatives;” 
Mapping Militant Organizations, “Al Qaeda;”; Mapping Militant Organizations, “Al Akhtar Trust;” 
“Northern Alliance Gains Ground in Afghanistan,” CNN; “Troop Numbers;” and, “The U.S. War in 
Afghanistan.”  

401 Ghanem, “Jihadism in the Sahel: AQIM’s Strategic Maneuvers for Long-Term Regional Dominance;” 
IRIN, “Mali: Negotiating Humanitarian Access in the North;” “Al-Qa’ida in the Lands of the Islamic 
Maghreb (AQIM);” Laub and Masters, Al-Qaeda in the Islamic Maghreb; Wing, “French Intervention 
in Mali;” and, Lambert and Warner, “Who is Ansar Dine?” 
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approach provided an innovative answer to the ISIS at a time when AQC had begun to 

look outmoded and in decline.402 

Finally, Jundullah in Pakistan demonstrates the Non-provider model. In essence, 

it is the null case, as the group chose not to provide social services at all. It also was not 

clearly aligned with another provider. Jundullah had no desire to govern and faced 

limited competition.403 What sets this case apart, and makes it more impactful, is that 

Jundullah actively thwarted the delivery of health services in the areas in which it 

operated. And while the Non-provision model is rare, Jundullah demonstrates that non-

provision may also be made more intentional through active denial, thereby holding the 

population captive without having to concern itself with winning it over.404  

Considerations for COIN Strategy  

It is tempting, particularly given the levels of violence so many insurgent groups 

are capable of, to develop and integrate approaches to counter their social service 

provision. Indeed, Army Field Manual 3-24 on COIN implies that insurgent provision of 

social services can be leveraged to drive wedges between these organizations and the 

                                                 
402 Temple-Raston, “Al-Qaida: Now Vying for Hearts, Minds and Land;” Gartenstein-Ross and Barr, 

“How al-Qaeda Survived the Islamic State Challenge;” Ghanem, “Jihadism in the Sahel: AQIM’s 
Strategic Maneuvers for Long-Term Regional Dominance;” Lambert and Warner, “Who is Ansar 
Dine?”; IRIN, “Mali: Negotiating Humanitarian Access in the North,” and, Daniel Byman, “Explaining 
Al Qaeda’s Decline,” The Journal of Politics 79, no. 3 (2017), 
https://www.journals.uchicago.edu/doi/full/10.1086/692166. 

403 Sheikh, “Islamic State Enters Al-Qaeda’s Old Hotbed: Afghanistan and Pakistan,” 37–49; Mapping 
Militant Organizations, “TTP;” Mehsud and Bukhari, “Pakistan Taliban Splinter Group Vows 
Allegiance to Islamic State;” Zahid and Khan, “Prospects of the Islamic State in Pakistan;” and, 
“Islamic State Enters Pakistan Through Jundullah.”  

404 Keating, “Suicide Bombing Attacks Pakistan Polio Eradication Center as Part of Larger Assault on 
Vaccine Campaign;” Saifi and Shah, “Pakistan’s Anti-Vaccination Movement Leads to String of 
Deadly Attacks;” and, Roul, “The Pakistani Taliban’s Campaign Against Polio Vaccination.” 
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population. While it does not suggest how this ought to be done, there is an assumption 

that interference with an insurgent organization’s provision is always desired.405 But this 

should not be automatic. COIN strategists must ask themselves if countering provision is, 

in fact, an appropriate course of action and should consider the model of provision the 

enemy is employing to determine an answer.  

COIN Strategy and Super Providers 

Hezbollah demonstrates that social service provision can be a first step towards a 

return to political participation.406 Encouraging violent organizations to give up violence 

in favor of political reintegration has long been an objective of stability operations. Even 

now, for example, the US and the Afghan Government are considering peace negotiations 

with the Taliban, another service provider,407 that will undoubtedly focus on how to 

integrate that organization into Afghan politics.408 It may not, then, be prudent to assume 

that all insurgent social service provision efforts should be countered. Instead, COIN 

strategists should see social service provision, particularly at high levels, for what it so 

                                                 
405 Headquarters, Department of the Army, Counterinsurgency, Field Manual (FM) 3-24, MCWP 3-33.5 

(Washington, DC: Headquarters, Department of the U.S. Army, 2006), 3-13–3-15. 
406 Love, Hezbollah: Social Services as a Source of Power, 25; Love, Hezbollah: A Charitable Revolution; 

and, Alagha, The Shifts in Hizbullah’s Ideology, 247–277, 357. 
407 Ashley Jackson, Life Under the Taliban Shadow Government (London: Overseas Development 

Institute, 2018), https://www.odi.org/sites/odi.org.uk/files/resource-documents/12269.pdf. 
408 Director, Joint Force Development, Joint Publication 3-07: Stability (Washington, DC: Joint Chiefs of 

Staff, 2016), III-14, https://www.jcs.mil/Portals/36/Documents/Doctrine/pubs/jp3_07.pdf; and, James 
Dobbins, et al., “US-Taliban negotiations: How to avoid rushing to failure,” The Atlantic Council 
(website), September 3, 2019, https://www.atlanticcouncil.org/blogs/new-atlanticist/us-taliban-
negotiations-how-to-avoid-rushing-to-failure/. 
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often is: a sign that the organization desires some sort of political power.409 This 

perspective can help COIN strategists recognize opportunities to move towards peace 

sooner, while working with the host nation to build capacity and by beginning to consider 

how insurgent groups can be persuaded away from violence and towards viable political 

processes.410  

There is, however, a time component to this calculus. As Navin Bapat notes, 

negotiations are a rare occurrence across insurgencies. But Bapat’s research also indicates 

that negotiations are most likely to occur four years into the insurgency. This timeframe 

appears to represent a sweet-spot of sorts in which both parties may observe a stalemate 

but the hazards of entering into a negotiation are not prohibitive. As the likelihood of 

negotiation decreases over time, understanding when the opportunity is most favorable to 

producing peace is critical to any strategy of addressing insurgent social services.411  

How might, then, Bapat’s research on negotiations be applied to the question of 

insurgent social service provision? Since insurgents are most vulnerable during the early 

life of the insurgency, it may not be in the government’s interest to begin negotiations 

early. Instead, the host nation should consider attempting an all-out routing of the 

insurgency, whether or not it provides services. If, however, the insurgency survives to 

become a Super-Provider, then the government will be forced into less favorable 

                                                 
409 See Hezbollah, for example: Blanford, Iran & Region IV; Love, Hezbollah: Social Services as a Source 

of Power, 25; Love, Hezbollah: A Charitable Revolution; and, Alagha, The Shifts in Hizbullah’s 
Ideology, 247–277, 357. 

410 Director, Joint Force Development, Joint Publication 3-07; and, Navin A. Bapat, “Insurgency and the 
Opening of Peace Processes,” Journal of Peace Research 42, no. 6 (2005): 699–717. 

411 Bapat, “Insurgency and the Opening of Peace Processes,” 699–717. 
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negotiations. At this time, it may behoove the organization to work with Super-Providers 

to preserve their ability to provide services, while integrating more fully into the political 

process.412  

Again, Hezbollah offers an instructive case. Because it managed to survive its 

infancy, Hezbollah became a long-standing insurgent movement in Lebanon. In 1990, 

post-Taif, Hezbollah was given a chance to enter into Lebanon’s political sphere. Perhaps 

most importantly, Hezbollah was able to use its social services as a focal point for 

gaining political support. In this way, the group was permitted to showcase non-violent 

activities to support its legitimate political activities. The result was political inclusion. 

This is not to glorify the Lebanese peace process, but it is an example how to incorporate 

a Super-Provider into a more peaceful political setting.413 

If, however, negotiation does not appear possible, as is so often the case across 

insurgencies,414 and countering insurgent service provision is necessary for operational or 

strategic advances, then it may be prudent to adopt a modified version of the clear, hold, 

build strategy. This might entail the clearing of insurgent owners/administrators from the 

social service infrastructure they have established, followed immediately by an attempt to 

fill the personnel void this leaves (e.g., hold) with COIN force- and host nation-friendly 

staff. This would necessitate a taking over of existing and familiar governance operations, 

                                                 
412 Bapat, “Insurgency and the Opening of Peace Processes,” 699–717. 
413 Mapping Militant Organizations, “Hezbollah;” Love, Hezbollah: Social Services as a Source of Power, 

25; Love, Hezbollah: A Charitable Revolution; and, Alagha, The Shifts in Hizbullah’s Ideology, 247–
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a modified version of Alexus Grynkewich’s “displacement” solution.415 As David Ucko 

points out, this strategy was previously problematic because this mandate requires the 

establishment of a “new normal,” or an alternative to what the local population is already 

accustomed to.416 

In order for this type of operation to be successful, COIN forces would need to 

accomplish several tasks themselves and/or support the host nation in doing so. Principal 

among these tasks is the simultaneous extension of the state’s social welfare capabilities 

and the elimination of the same services that are provided by non-state entities. To be 

effective, the state would need to ensure the quality and consistency of the services 

insurgencies once provided. This means maintaining the professionals that support such 

facilities, their structural integrity, and their hours of operation, for example. And 

accomplishing all this is no small task. Failure also comes with the potential to generate a 

humanitarian crisis and an increase in radicalization. The ultimate goal of such a strategy, 

then, would be to ensure the local population does not suffer at the hands of legitimate 

governing authorities or search for help among radicalized providers.417 

                                                 
415  David H. Ucko, “Clear-Hold-Build-Fail? Rethinking Local-Level Counterinsurgency,” War on the 

Rocks, November 7, 2013, https://warontherocks.com/2013/11/clear-hold-build-fail-rethinking-local-
level-counterinsurgency/; Alexus G. Grynkewich, “Welfare as Warfare: How Violent Non-State Groups 
Use Social Services to Attack the State,” Studies in Conflict & Terrorism 31, no. 4 (2008): 350–370. 

416 Ucko, “Clear-Hold-Build-Fail? Rethinking Local-Level Counterinsurgency;” and, Grynkewich, 
“Welfare as Warfare,” 350–370. For more on clear, hold, build, see Headquarters, Department of the 
Army, Counterinsurgency, 9-1–9-14. 

417 Based in part on Grynkewich, “Welfare as Warfare,” 350–370. Also see, for example, this article on 
Mosul, post-ISIS: Margaret Avera, “The Aftermath of ISIS in Mosul,” The Emory Political Review, 
April 6, 2018, https://www.epreview.org/opinion/2018/4/6/the-aftermath-of-isis-in-mosul. 
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This approach comes with several other risks. First, it can turn social services into 

targets of opportunity. A particularly illustrative example of this are US-built roads in 

Afghanistan. USAID and the US military have expended an estimated $2 billion on 

Afghan roads. In the latter half of 2013, the Taliban planted 200 improvised explosive 

devices (IEDs) along a 12-mile section of Highway 1. A second risk that the Afghan 

roads project also illuminates is that infrastructure, if not maintained, can become a 

lasting symbol of failure and abandonment. The Afghan Government has proven unable 

to sustain foreign-built roads, and the US has proven unwilling to continue funding their 

maintenance, despite the seemingly growing pleas for assistance from the Afghan 

Government. The result has been a number of car crashes attributed to the poor quality of 

these roads, turning the 10,000 miles of Western-funded highways into symbols of failure 

that can be leveraged by the insurgency.418   

Second, a take-over of infrastructure may have unintended consequences, 

possibly even a short-term increase in violence.419 Again, roads provide a good example 

of this. A Harvard study of roads and violence in the North Caucasus indicates that 

“roads shape insurgent target selection and facilitate the physical spread of violence.”420 

                                                 
418 Ucko, “Clear-Hold-Build-Fail? Rethinking Local-Level Counterinsurgency;” Grynkewich, “Welfare as 

Warfare,” 350–370; and, Kevin Sieff, “After Billions in U.S. Investment, Afghan Roads Are Falling 
Apart,” The Washington Post, January 30, 2014, 
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falling-apart/2014/01/30/9bd07764-7986-11e3-b1c5-739e63e9c9a7_story.html. 

419 Ucko, “Clear-Hold-Build-Fail? Rethinking Local-Level Counterinsurgency;” and, Grynkewich, 
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420 Yuri M. Zhukov, “Roads and the Diffusion of Insurgent Violence,” Political Geography 31, no. 3 
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In the context of the COIN fight in Afghanistan, then, this study offers a powerful lesson 

learned – that the very services COIN agencies sought to provide could be leveraged to 

proliferate insurgent operations. It indicates that any COIN endeavor to provide services 

should take into account potential second- and third-order effects that might detract from 

the very value these services seek to generate.421  

COIN Strategy and Proxy Providers 

The Proxy Provision model may offer opportunities for the most straight-forward 

and lowest risk strategies to counter. Countering this model should consist primarily of 

alliance disruption to ensure the proxy provider reaps as few benefits as possible from the 

provision of an ally. Alliance disruption is attractive because doing so does not 

necessarily have to mean directly countering the provision of services and therefore the 

welfare of the population. Instead, alliance disruption may focus on the connective tissue 

of the alliance – such as resources, capacity, and trust.422  

Disruption of trust between allied insurgent organizations may appear to be the 

least risky option, but it is also most probably the most difficult to implement. This is 

because trust relationships are often formed and maintained between local commanders 

and only break when irreconcilable differences between these groups arise concerning 
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more strategic issues. This means that COIN operators must await an opportune moment 

of strategic discord or have the good fortune of discovering one if it is to be leveraged to 

help disturb insurgent alliances in this manner. Thus, while alliance disruption through 

trust-breaking may be a sharp instrument, it may not always be a viable option, given 

when the inflection points of these relationships may or may not occur.423  

Another means of trust-breaking might arise from targeting specific actors who 

act as trust centers for multiple organizations. Local factions associated with the Taliban 

in Afghanistan, for example, often rely on individual trust brokers like Taliban district-

level governors to vouch for prospective allies. These brokers usually have ties to both 

groups and can act as facilitators for the alliance. Given the secretive nature of so many 

insurgent groups, these trust brokers often meet only face-to-face. These meetings offer 

an opportunity for disruption, and so too does the general practice of identifying and 

preventing these individual trust brokers from expanding alliances.424 

Less precision tools include targeting insurgent resources and capabilities.425 This 

approach includes both targeting support systems of a network of alliances in the area in 

which violence is being perpetrated, as well as international sources of support. It 

requires sweeping attention and well-timed disturbance of flows of money, people, and 

                                                 
423 Mallory Sutike Sipus, Insurgent Alliances in Afghanistan (Washington, DC: United States Institute of 

Peace, 2015), https://www.usip.org/publications/2015/06/insurgent-alliances-afghanistan. 
424 Sipus, Insurgent Alliances in Afghanistan; and, Tricia Bacon, “Is the Enemy of My Enemy My Friend?” 

345-378. 
425 Bacon, Why Terrorist Groups Form International Alliances; Bacon, “Hurdles to International Terrorist 

Alliances,” 79–101; Bacon, “Is the Enemy of My Enemy My Friend?” 345–378; and, Director, Joint 
Force Development, Joint Publication 3-25. 
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material. But the goal of this strategy is to cut the operations of the group in general and 

is not simply focused on social service provision. The risk inherent in this approach is 

popular backlash against COIN forces if they disrupt insurgent provision either by 

chasing proxy providers or going after provision hubs.426 Mosul offers an instructive 

example of what can happen when a relatively effective insurgent ruler, no matter how 

brutal, is replaced by a relatively ineffective one, no matter how legitimate. Mosul’s two 

year, post-liberation lag in reconstruction has resulted in growing frustration among the 

local population. This has, in turn, raised fears that an ISIS resurgence might occur.427  

COIN Strategy and Non-Providers 

Non-Providers might present the most difficult model to counter. This is because 

the least risky choice is to avoid engagement in social service provision. To do otherwise 

risks ramping up the competition in the area of operations, as COIN forces attempt to 

protect related infrastructure or people, and may then push a Non-Provider towards either 

Proxy provision through alliances or towards seeking Super-Provider status, depending 

on the organization’s objectives and according to the data surveyed in Chapter 3.428  

Another potential outcome is the adoption of Jundullah’s approach in Pakistan, to simply 

                                                 
426 Bacon, Why Terrorist Groups Form International Alliances; Bacon, “Hurdles to International Terrorist 

Alliances,” 79–101; Bacon, “Is the Enemy of My Enemy My Friend?” 345–378; and, Director, Joint 
Force Development, Joint Publication 3-25. 

427 Director, Joint Force Development, Joint Publication 3-25; and, Scott Peterson, “In Mosul’s Enduring 
Rubble, Fertile Soil for an ISIS Revival?” The Christian Science Monitor, March 13, 2019, 
https://www.csmonitor.com/World/Middle-East/2019/0313/In-Mosul-s-enduring-rubble-fertile-soil-for-
an-ISIS-revival. 

428 The Afghan roads example illustrates this well: Sieff, “After Billions in U.S. Investment, Afghan Roads 
Are Falling Apart.” 
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target service providers and related infrastructure.429 Given these risks and the potential 

costs of competing in an area in which insurgents are not actively using social services to 

win hearts and minds, the best method for COIN forces to undertake may not be to 

provide services, as doctrine assumes; other tools, such as focusing on long-term security 

of the population and political representation, may prove more effective.430 

Areas for Future Research 

This conclusion has already suggested two areas for further research – how 

provision models evolve over time and, specifically, what the roles of Non-Providers and 

Proxy providers will look like in the future. But other questions remain unanswered and 

would benefit from additional inquiry. The first of these is which provision model is 

ultimately most effective and when. Undertaking this question requires a definition of 

effectiveness first, which might include whether or not a model most often leads to the 

achievement of desired objectives, if the model allows for a growth in popular support, or 

if a model is the best use of insurgent resources at the time it is employed. Given the 

proliferation of the Proxy model, an inquiry on effectiveness may help the Department of 

Defense understand if the spread of this model will in fact assist insurgencies in the field.  

                                                 
429 Keating, “Suicide Bombing Attacks Pakistan Polio Eradication Center as Part of Larger Assault on 

Vaccine Campaign;” and, “Two More Deaths in Attacks on Polio Workers in Pakistan.”  
430 Keating, “Suicide Bombing Attacks Pakistan Polio Eradication Center as Part of Larger Assault on 

Vaccine Campaign;” and, “Two More Deaths in Attacks on Polio Workers in Pakistan.” On the 
requirement to provide security to shore up frequently targeted infrastructure, as well as cost, see for 
example: Sieff, “After Billions in U.S. Investment, Afghan Roads Are Falling Apart.” On doctrinal 
assumptions, see: J7, Joint Force Development, Joint Publication 3-24, III–35. On additional tools to 
win hearts and minds, see: J7, Joint Force Development, Joint Publication 3-24, A-13–A-15.  
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A second line of inquiry might be to determine social service best practices based 

on insurgent providers, especially Super Providers. Understanding how services are 

selected and provided by these violent actors may yield lessons learned for COIN 

operators seeking to implement non-lethal activities. This inquiry might also yield 

additional lessons about how to best engage with the local population to generate support. 

For example, the lessons of AQI’s strict implementation of sharia as its first foray into 

governance also hint at why establishing a “new normal” during a COIN build phase is so 

fraught.431 

The value of this research is that it has provided COIN operators, and interested 

academics, a starting point to discern how modern Islamic insurgent organizations use 

social service provision and what drives models of behavior in this space. It, therefore, 

opens the door to create more finely tuned COIN instruments based on a better 

understanding of insurgent behavior and how insurgents compete for popular support 

through service provision. This research can also begin to point to approaches that are not 

just sharper, but are also a more efficient use of resources to conduct non-lethal COIN 

activities.  

                                                 
431 Temple-Raston, “Al-Qaida: Now Vying for Hearts, Minds and Land;” Fishman, Dysfunction and 

Decline; and, Ucko, “Clear-Hold-Build-Fail?”  
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APPENDIX A: DATA 

The purpose of this appendix is to provide the data used in this dissertation. This 

data consists of three items. First is the list of insurgent groups that fit the criteria for 

inclusion in this dissertation. This list includes the names of the groups and their 

locations in which the groups primarily operate. The second set of data are the 

independent and dependent variables for each insurgent group. Finally, this appendix 

provides the codebook used to build and validate the data, as well as a list of sources 

from which the data was derived. 
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List of Insurgent Groups 

 
 

313 Brigade 

Abdullah Azzam Brigades (AAB) 

Aden-Abyan Islamic Army (AAIA) 

Ahlu Sunna Wal Jama (ASWJ) 

Ahrar al-Sunna Baalbek Brigade 

Ajnad Misr 

Al Ashtar Brigades (AAB) (aka, Saraya al-Ashtar) 

Al Ittihad Al Islamiya (AIAI) 

Al Qaeda (Central), Phase 1 (Bin Laden era) 

Al Qaeda (Central), Phase 2 (post-Bin Laden) 

Al Qaeda in Iraq (AQI) 

Al Qaeda in the Arabian Peninsula (AQAP) 

Al Qaeda in the Lands of the Islamic Maghreb (AQIM) 

Al Qaeda Kurdish Battalions (AQKB) 

Al Shabaab 

Al-Badr 

Al-Fatah (aka, Sami al-Ghul Brigades) 

Al-Furqan Brigades 

Alliance for the Re-liberation of Somalia (ARS) 
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Al-Naqshabandiya Army (JRTN) 

Al-Sadr Brigades (aka, Sadrist Movement, Mahdi Army/Jaysh al-

Mahdi, Mumahidoon, Promised Day Brigades, Peace Brigades) 

Al-Shabaab al-Mu'minin (aka, Houthi Movement, Ansarallah) 

Al-Tawhid Islamic Front  

Ansar al Dine 

Ansar al-Islam (aka, Ansar al-Sunna, Jamaat Ansar al-Islam) 

Ansar al-Sharia in Yemen (AAS) 

Armed Islamic Group (GIA) 

Asa'ib Ahl al-Haq (AAH) 

Asbat al-Ansar (AAA)  

Asian Tigers  

Badr Organization of Reconstruction and Development (aka Badr 

Organization, Badr Brigade, armed wing of SCIRI) 

Boko Haram, 2002-2009 

Boko Haram, 2009-Present 

Dhamat Houmet Da'wa Salafia (DHDS) 

Hamas (aka, Izz al-Din al-Qassam Brigades) 

Hamas Iraq  

Haqqani Network, Phase 1 (1981-2001) 

Haqqani Network, Phase 2 (2001-Present) 
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Harakat ul-Mujahidin (HuM), Phase 1 (pre-1989) 

Harakat ul-Mujahidin (HuM), Phase 2 (post-1989) 

Harkat-ul-Jihadi al-Islami (HuJI), Phase 1 (pre-1989) 

Harkat-ul-Jihadi al-Islami (HuJI), Phase 2 (post-1989) 

Hezb-E-Islami Gulbuddin (HiG)  

Hezbollah Al-Hejaz (aka, Saudi Hezbollah) 

Hezbollah, Phase 1 (pre-1990) 

Hezbollah, Phase 2 (post-1990) 

Hizbul Islam 

Hizb-ul-Mujahedeen (HM) 

ISIS in Algeria (aka, Jund al-Khilafah) 

ISIS in Iraq and Syria (aka, Islamic State of Iraq, Majlis Shura al-

Muhahedin) 

Islamic Armed Movement (MIA) (aka, Bouyali Group) 

Islamic Army in Iraq (IAI) 

Islamic Courts Union 

Islamic Movement of Kurdistan (IMK, IMIK) 

Islamic Movement of Uzbekistan (aka, Islamic Jihad Union, Adolat) 

Islamic Salvation Army (AIS) 

Jaish al-Adl 

Jaish-e-Mohammed (JEM) 
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Jamaat al-Islamiya (aka, Al-Gama'a al-Islamiya) 

Jamaat al-Tawhid wa-l-Jihad (JTWJ) 

Jama'atu Ansarul Muslimina Fi Biladis Sudan (JAMBS) 

Jundallah 

Jundallah - Pakistan 

Kata'ib Hizballah (KH) (aka, Hizballah in Iraq) 

Kata'ib Sayyid al-Shuhada  

Lashkar-e-Islam (LeI) 

Lashkar-e-Jhangvi (LeJ) 

Lashkar-e-Tayyiba (LeT) 

Lashkar-e-Zil 

Libyan Islamic Fighting Group 

Moroccan Islamic Combatant Group (GICM) 

Movement for Unity and Jihad in West Africa (MUJAO) 

Mujahedeen-e Khaliq (MEK) 

Mujahideen Army 

Mukhtar Army 

Nazir Group  

Okba Ibn Nafaa Brigade 

Palestinian Islamic Jihad (PIJ) 

Ras Kamboni Movement 
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Salafist Group for Preaching and Combat (GSPC) 

Second Soran Unit  

Seleka Militia 

Signed-in-Blood Battalion and the Islamic Movement for Azawad  

Sipah-e-Sahaba/Pakistan (SSP) 

Taliban, Phase 1 (pre-2001) 

Taliban, Phase 2 (post-2001) 

Tehreek Nifaz-e-Shariat Mohammadi (TNSM) 
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Full Aggregated432 Dataset 

Group Name Type Start Date Govern 
(Y/N) 

Competition  
(Low, High) 

Provision  
(None, Proxy, 

Low, High) 

313 Brigade Sunni/Salafist 2013 N High Proxy 

Abdullah Azzam Brigades (AAB)  Sunni/Salafist 2004 N High Proxy 

Aden-Abyan Islamic Army 
(AAIA) Sunni/Salafist 1999 Y Low None 

Ahlu Sunna Wal Jama (ASWJ) Other 2008 Y High High 

Ahrar al-Sunna Baalbek Brigade Sunni/Salafist 2013 N Low Proxy 

Ajnad Misr Sunni/Salafist 2014 N Low Proxy 

                                                 
432 Raw dataset available upon request. 
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Al Ashtar Brigades (AAB) (aka, 
Saraya al-Ashtar) Shiite 2013 N Low None 

Al Ittihad Al Islamiya (AIAI) Sunni/Salafist 1992 Y High Low 

Al Qaeda (Central), Phase 1 (Bin 
Laden era) Sunni/Salafist 1992 N High Proxy 

Al Qaeda (Central), Phase 2 
(post-Bin Laden) Sunni/Salafist 2011 Y High Proxy 

Al Qaeda in Iraq (AQI) Sunni/Salafist 2004 Y High None 

Al Qaeda in the Arabian 
Peninsula (AQAP) Sunni/Salafist 2004 Y High High 

Al Qaeda in the Lands of the 
Islamic Maghreb (AQIM) Sunni/Salafist 2007 Y High Proxy 

Al Qaeda Kurdish Battalions 
(AQKB) Sunni/Salafist 2007 N Low None 
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Al Shabaab Sunni/Salafist 2007 Y High High 

Al-Badr Sunni/Salafist 1999 Y Low Proxy 

Al-Fatah Sunni/Salafist 1971 Y High Proxy 

Al-Furqan Brigades Sunni/Salafist 2013 N Low None 

Alliance for the Re-liberation of 
Somalia (ARS) Sunni/Salafist 2007 Y Low Proxy 

Al-Naqshabandiya Army (JRTN) Other 2012 Y High Low 

Al-Sadr Brigades Shiite 2004 Y High High 

Al-Shabaab al-Mu'minin  Shiite 2005 Y High High 
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Al-Tawhid Islamic Front Sunni/Salafist 2001 Y Low None 

Ansar al Dine Sunni/Salafist 2004 Y High High 

Ansar al-Islam Sunni/Salafist 2002 Y High None 

Ansar al-Sharia in Yemen (AAS) Sunni/Salafist 2012 Y Low High 

Armed Islamic Group (GIA) Sunni/Salafist 1994 y High Low 

Asa'ib Ahl al-Haq (AAH) Shiite 2007 N High Low 

Asbat al-Ansar (AAA)  Sunni/Salafist 1995 Y High None 

Asian Tigers  Sunni/Salafist 2010 N Low Proxy 
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Badr Organization of 
Reconstruction and 

Development  
Shiite 2005 Y Low Low 

Boko Haram, Phase 1 (2002-
2009) Sunni/Salafist 2009 N Low High 

Boko Haram, Phase 2 (2009-
Present) Sunni/Salafist 2009 Y Low High 

Dhamat Houmet Da'wa Salafia 
(DHDS) Sunni/Salafist 2001 Y High Low 

Hamas Sunni/Salafist 1989 Y High High 

Hamas Iraq  Sunni/Salafist 2007 Y High None 

Haqqani Network, Phase 1 
(1981-2001) Sunni/Salafist 2006 Y Low High 

Haqqani Network, Phase 2 
(2001-Present) Sunni/Salafist 2001 Y High High 
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Harakat ul-Mujahidin (HuM), 
Phase 1 (pre-1989) Sunni/Salafist 1985 N Low None 

Harakat ul-Mujahidin (HuM), 
Phase 2 (post-1989) Sunni/Salafist 1989 Y Low Proxy 

Harkat-ul-Jihadi al-Islami (HuJI), 
Phase 1 (pre-1989) Sunni/Salafist 1984 N Low None 

Harkat-ul-Jihadi al-Islami (HuJI), 
Phase 2 (post-1989) Sunni/Salafist 1990 Y Low Low 

Hezb-E-Islami Gulbuddin (HiG) Sunni/Salafist 2002 Y High High 

Hezbollah Al-Hejaz  Shiite 1987 Y Low High 

Hezbollah, Phase 1 (pre-1990) Shiite 1982 Y High High 

Hezbollah, Phase 2 (post-1990) Shiite 1990 Y High High 
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Hizbul Islam Sunni/Salafist 2008 Y High Proxy 

Hizb-ul-Mujahedeen (HM) Other 2005 N High High 

ISIS in Algeria Sunni/Salafist 2012 N Low Proxy 

ISIS in Iraq and Syria  Sunni/Salafist 2006 Y High High 

Islamic Armed Movement 
(MIA) Sunni/Salafist 1982 N Low None 

Islamic Army in Iraq (IAI) Sunni/Salafist 2004 Y High None 

Islamic Courts Union Sunni/Salafist 2005 Y Low High 

Islamic Movement of Kurdistan 
(IMK, IMIK) Sunni/Salafist 1987 Y High High 
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Islamic Movement of 
Uzbekistan Sunni/Salafist 2000 Y High None 

Islamic Salvation Army (AIS)  Sunni/Salafist 1993 Y Low Proxy 

Jaish al-Adl Sunni/Salafist 2013 N Low None 

Jaish-e-Mohammed (JEM) Sunni/Salafist 2002 Y High Low 

Jamaat al-Islamiya Sunni/Salafist 1981 Y Low None 

Jamaat al-Tawhid wa-l-Jihad 
(JTWJ) Sunni/Salafist 2002 Y High None 

Jama'atu Ansarul Muslimina Fi 
Biladis Sudan (JAMBS) Sunni/Salafist 2012 Y Low Proxy 

Jundallah Sunni/Salafist 2006 N Low Proxy 
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Jundallah - Pakistan Sunni/Salafist 2008 N Low None 

Kata'ib Hizballah (KH) Shiite 2007 Y Low Proxy 

Kata'ib Sayyid al-Shuhada Shiite 2013 N Low Proxy 

Lashkar-e-Islam (LeI) Sunni/Salafist 2009 Y High Low 

Lashkar-e-Jhangvi (LeJ) Sunni/Salafist 1996 Y Low Proxy 

Lashkar-e-Tayyiba (LeT) Sunni/Salafist 1999 Y High High 

Lashkar-e-Zil  Sunni/Salafist 2002 N Low Proxy 

Libyan Islamic Fighting Group Sunni/Salafist 1995 Y Low None 
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Moroccan Islamic Combatant 
Group (GICM)  Sunni/Salafist 1998 Y Low Low 

Movement for Unity and Jihad 
in West Africa (MUJAO) Sunni/Salafist 2011 Y High High 

Mujahedeen-e Khaliq (MEK) Sunni/Salafist 1972 Y Low Low 

Mujahideen Army Sunni/Salafist 2004 Y High High 

Mukhtar Army Shiite 2013 N High None 

Nazir Group Sunni/Salafist 2009 Y High Proxy 

Okba Ibn Nafaa Brigade Sunni/Salafist 2014 Y Low Proxy 

Palestinian Islamic Jihad (PIJ) Sunni/Salafist 2000 N High Proxy 
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Ras Kamboni Movement Sunni/Salafist 2008 Y High None 

Salafist Group for Preaching 
and Combat (GSPC) Sunni/Salafist 1999 Y Low None 

Second Soran Unit  Sunni/Salafist 1998 Y High None 

Seleka Militia Other 2014 Y High None 

Signed-in-Blood Battalion and 
the Islamic Movement for 

Azawad 
Sunni/Salafist 2012 Y Low Proxy 

Sipah-e-Sahaba/Pakistan (SSP) Sunni/Salafist 1990 Y Low Low 

Taliban, Phase 1 (pre-2001) Sunni/Salafist 1995 Y High None 

Taliban, Phase 2 (post-2001) Sunni/Salafist 2001 Y High Low 
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Tehreek Nifaz-e-Shariat 
Mohammadi (TNSM) Sunni/Salafist 2007 Y High Low 

Tehreek-e-Taliban Pakistan Sunni/Salafist 2007 Y High Low 
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Codebook 

Selection of Insurgent Organizations.  

Include if and only if (IFF) all conditions below are met: 

 The organization began on or after 1980. 

 The organization is Islamic. 

 The organization is located in Middle East and/or Africa. 

 The organization conducts violent operations in defined geographic area. 

 The information above can be found. 

Govern 

Mark “Yes” (Y) IFF: 

 The organizational leadership and/or documentation explicitly 

articulates a desire to govern.  

 The organizational leadership and/or documentation 

makes/includes statements that pertain to the desire to establish 

sharia law or a similar governing framework to a specific location 

and population. 

Mark “No” (N) IFF: 

 The organizational leadership and/or documentation does not explicitly 

articulate a desire to govern. 

 The organizational leadership and/or documentation discusses the wish 

that an area operate under sharia law or similar governing framework but 

does not specify the wish to establish this framework themselves. 
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Competition 

Mark “Low” IFF:  

 The organization faces only one type of adversary. 

 Types of adversaries include: Government, foreign military/coalition, or 

other insurgent organization 

Mark “High” IFF: 

 The organization faces more than one type of adversary. 

Social Service Provision 

Mark “None” IFF: 

 The organization has no record of having provided a minimum of one 

social service, AND; 

 The organization is not allied with another organization that does have a 

record of providing at least one social service. 

Mark “By Proxy” IFF: 

 The organization has no record of having provided a minimum of one 

social service, AND; 

 The organization is allied with another organization that does have a 

record of providing at least one social service. 

Mark “Low” IFF: 

 The organization provides at least one social service, AND; 

 Meets 0-2 of the following criteria:  

o More than one service is provided 
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o Services provision is sustained 

o Service provision is inclusive (e.g., of non-member populations) 

o Service provision is conducted through a formalized mechanism 

(e.g., a bureaucratic organization) 

Mark “High” IFF: 

 The organization provides at least one social service, AND; 

 Meets 3-4 of the following additional criteria:  

o More than one service is provided 

o Services provision is sustained 

o Service provision is inclusive (e.g., of non-member populations) 

o Service provision is conducted through a formalized mechanism 

(e.g., a bureaucratic organization) 
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ABSTRACT 

CALL OF DUTY? HOW INSURGENT ORGANIZATIONS CHOOSE TO PROVIDE 
SOCIAL SERVICES 

Margaret D.M. Barber, Ph.D. 

George Mason University, 2019 

Dissertation Director: Dr. A. Trevor Thrall, Associate Professor 

 

The purpose of this dissertation is to discover what drives Islamic insurgent organizations 

in Africa and the Middle East to provide social services to local populations. The 

research found that a group’s strategic objectives and the levels of competition it faces 

from governments and other insurgent groups are the primary factors that impact 

decisions by Islamic insurgent organizations about whether or not to provide -social 

services. In addition, the research revealed that the provision of social services is not 

equal across insurgent groups. Rather, three models of social service provision emerge. 

The first, the Super-Provider Model, refers to a model of provision that includes a variety 

of services, sustained over time, and typically offered in an inclusive manner and 

supported by a bureaucratic organization. This model occurs when two conditions are 

met – when the insurgent group wishes to govern and when the organization also faces 

high levels of competition in its area of operations. The second model, the Proxy Model, 



xii 
 

occurs when insurgent groups ally themselves with a provider but do not actually engage 

in provision, and this model occurs when only one of the above conditions are met. The 

third model, the Non-Provider Model, occurs most frequently when insurgent groups 

neither wish to govern, nor face high levels of competition.  
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CHAPTER ONE: INTRODUCTION 

The purpose of this dissertation is to explain why Islamic insurgent organizations 

in the Middle East and Africa1 provide social services to a population. It will outline two 

key drivers of service provision – (1) whether the Islamic insurgent organization desires 

to govern the target population and, (2) the level of competition the organization faces. 

These two factors, this dissertation will outline three models of social service provision 

and describe the conditions under which these models are most frequently observed. An 

exemplar case study will then be provided to illustrate each model and how objectives 

and competition contributed to the adoption of that model.  

The behavioral models presented in this dissertation will fill critical gaps in the 

literature on how insurgents wage war and better inform the debate on how certain types 

of insurgents participate in a single type of governance activity – social service provision. 

It will provide insight to policy-makers and agencies involved in counterinsurgency 

(COIN) efforts into how insurgent organizations make strategic decisions about non-

violent activities as part of a larger strategy that uses violence to advance their political 

agendas. The conclusion of this dissertation will offer recommendations for how an 

                                                 
1  For the purposes of this dissertation, the terms Islamic insurgent organizations in the Middle East and 

Africa, Islamic insurgent organizations, and, simply, insurgent organizations will be used 
interchangeably unless otherwise specified. 
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improved understanding of insurgent strategy can help counterinsurgent forces develop 

their own social service strategies, so that these non-lethal activities2 can be used less as a 

blunt instrument of war and more of a precise strategic tool. Ultimately, by providing a 

better understanding of how insurgents compete for influence among the local 

population, COIN strategists will be able to use the findings of this dissertation to more 

accurately calibrate their own non-violent activities. As this dissertation cannot answer all 

research questions associated with this topic, the conclusion section will also suggest 

areas for further study. 

Background 

For over 15 years, the United States (US) military has been involved in 

counterinsurgency (COIN) operations in Iraq and Afghanistan. While the fight in each 

country has certainly been distinct, they both saw a re-birth of David Galula’s approach 

to counterinsurgency, and one championed by former US Central Command 

(CENTCOM) Commander General David Petraeus. This approach is often referred to as 

“population-centric COIN.”3 It requires considerable numbers of troops and a focus on 

winning the hearts and minds of the local populations in an effort to counter the enemy. It 

is, by its nature, a long-term approach to a complex operational environment and makes 

                                                 
2  The term non-lethal activities is used in this dissertation to reference any US military activity not 

intended to kill enemy combatants. This term is based on the use of nonlethal in the DoD Dictionary of 
Military and Associated Terms, as well as colloquial applications. 

3  David Galula, Counterinsurgency Warfare: Theory and Practice (Westport: Praeger Security 
International, 1964); Gian P. Gentile, “A Strategy of Tactics: Population-Centric COIN and the Army,” 
Parameters (August 2009): 8–9; and, A. Bradley Potter, “David Galula, Counterinsurgency Warfare: 
Theory and Practice (1964),” The Classics of Strategy (website), 
https://www.classicsofstrategy.com/2015/11/galula-counterinsurgency-warfare-theory-practice.html. 
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two critical assumptions – that the US military is the right tool to apply and that insurgent 

strategy can be overcome by popular support of COIN operations.4  

These assumptions have been challenged by the US military performance in 

executing this doctrine. There are several mechanisms through which the military 

engages in these activities. In Afghanistan, the US military has worked with civilian 

agencies to accomplish reconstruction through mechanisms like Provincial 

Reconstruction Teams (PRTs). PRTs in Afghanistan were known for building 

infrastructure, such as hospitals and schools.5 A 2008 report on these teams out of 

Princeton University observed that PRTs were beginning to shift their governance 

activities from this emphasis on infrastructure to building capacity.6 A delay in this shift, 

however, created an opportunity for a Taliban resurgence in some PRT regions. The 

inability of the US and other coalition partners to identify enemy strategies early and 

adapt quickly to thwart them put reconstruction efforts at risk. The US drawdown in 

Afghanistan further complicates this situation, creating an even slower-moving 

behemoth.7  

                                                 
4  Gentile, “A Strategy of Tactics,” 7–9. 
5  David Tomiyama, Capt., “Afghan Government, PRT Complete Largest Hospital in Khowst,” US 

Central Command (CENTCOM) (website), August 6, 2011, http://www.centcom.mil/MEDIA/NEWS-
ARTICLES/News-Article-View/Article/884364/afghan-government-prt-complete-largest-hospital-in-
khowst/; and, Teddy Wade, Sgt., “U.S. Troops Visit Afghan Project Sites,” Department of Defense 
Photo Essay (website), http://archive.defense.gov/photoessays/PhotoEssaySS.aspx?ID=1390. 

6  This term refers to a set of US Government activities intended improve other nations’ ability to address 
security-related goals that they share with the United States. For more on this, see: Building Partner 
Capacity: Inventory of Department of Defense Security Cooperation and Department of State Security 
Assistance Efforts (Washington, DC: United States Government Accountability Office, 2017), 
https://www.gao.gov/assets/690/683682.pdf. 

7  Nima Abbaszadeh et al., Provincial Reconstruction Teams: Lessons and Recommendations (Princeton: 
Woodrow Wilson School of Public and International Affairs, 2008); and, Nathan Hodge, “U.S. Winds 
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As Diane Chido rightly points out, “[a]lthough conducting war is what the Army 

trains and plans for, cleaning up after war, shoring up fragile states, and providing 

humanitarian assistance are the stabilization operations to which the Army as a tool is 

most often applied.”8  But this over-reliance on the military to perform stabilization work 

has resulted in a debate about whether or not this is, in fact, appropriate.9 While this 

debate is not futile, it is also not the object of this dissertation for two reasons: 

1. At present, there is no bureaucratically feasible off-ramp for the US military 
to disengage from such activities, which makes them, for the time-being, 
required, even despite a 2018 Stabilization Assistance Review (SAR) 
advocating for Department of Defense organizations (DoD) to get out of the 
stabilization business as much as possible.10   

2. The current administration has indicated a desire to increase reliance on DoD 
as a foreign policy tool abroad; budgetary allocations and bureaucratic shake-
ups have put limitations on the capacity of other organizations that might be 
able to do this work, such as the US Department of State and US Agency for 
International Development (USAID).11 

                                                 
Down Afghanistan Aid Program,” The Wall Street Journal, October 10, 2012, 
https://www.wsj.com/articles/SB10000872396390443749204578048430936135770. 

8  Diane Chido, “Everything Old is New Again: Stabilization Lessons from Reconstruction,” The War 
Room, April 6, 2018, https://warroom.armywarcollege.edu/articles/everything-old-is-new-again-
stabilization-lessons-from-reconstruction/. 

9  Chido, “Everything Old is New Again;” and, Jeff Goodson, “Defense Department Wants Out of 
Stability Operations,” The Hill, August 7, 2018, https://thehill.com/opinion/national-security/400662-
defense-department-wants-out-of-stability-operations. 

10  Goodson, “Defense Department Wants Out of Stability Operations.” Also see, for example, Rebuilding 
Iraq: Status of DoD’s Reconstruction Program (Washington, DC: US Government Accountability 
Office (GAO), 2006), https://www.gao.gov/assets/100/94563.html. Roughly 73% of appropriated Iraq 
relief and reconstruction funds for FY04 were given to the Department of Defense (DoD). Not only is 
DoD expected to do this type of work, it is also expected to be the principal actor in this space, based on 
dollar allocations.  

11  Adva Saldinger and Michael Igoe, “What the Budget Bill Says about the Future of US Aid,” Devex, 
March 26, 2018, https://www.devex.com/news/what-the-budget-bill-says-about-the-future-of-us-aid-
92407; Christopher A. Preble, “Trump’s Crazy Military Budget,” CATO at Liberty (blog), March 11, 
2019, https://www.cato.org/blog/trumps-crazy-military-budget. 
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Given these realities, a more helpful discussion is how the US military can better perform 

these missions. This dissertation focuses more narrowly on how to help US military 

strategists and operators involved in COIN operations by reintroducing the enemy into 

the strategic calculus of decision-makers. This means studying how the enemy – 

insurgent organizations – engages in non-lethal, traditionally civilian activities, namely 

social services provision, so that the US military may form an efficient, well-planned 

response in this battlespace.12 To do this, this dissertation will identify models of 

insurgent behavior to help US military actors better understand how to compete in these 

environments and the kinds of opposition they can expect. 

The Problem Space and Research Question 

This dissertation focuses solely on social service provision activities in COIN 

contexts against a specific type of enemy in a specific location. It is therefore important 

to understand what problems the US military has experienced in the non-lethal 

battlespace for hearts and minds. Arguably, the most critical problem is that, in adopting 

this semi-civilian role, the enemy’s strategy in this environment is often omitted from the 

calculus. For example, the mission of the PRT in Afghanistan was to assist the Afghan 

Government in extending its authority, “in order to facilitate the development of a stable 

and secure environment in the identified areas of operations, and enable security sector 

reform and reconstruction efforts.”13 This mission statement makes no mention of 

                                                 
12  Chido, “Everything Old is New Again.” 
13  Progress toward Security and Stability in Afghanistan: Report to Congress in accordance with the 2008 

National Defense Authorization Act (Section 1230, Public Law 110-181) (Washington, DC: DoD, 
2009), 56–65, https://archive.defense.gov/pubs/pdfs/1230_June%C2%AD2009Final.pdf. 
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countering an active insurgency. Furthermore, PRT priorities were developed based on 

the Afghanistan National Development Strategy (ANDS), Afghan Ministerial strategies, 

and other Afghan Government priorities. And even though the US initially established 

the PRT model in Gardez to “develop the confidence and trust of the local population,” 

how the PRT could be leveraged to compete directly with what insurgent organizations 

were doing in the reconstruction and development space is completely missing.14 Thus, 

relying solely on what the government or local population says it needs to set US military 

reconstruction priorities does not begin to account for how the enemy might engage in 

this battlespace.  

Successful insurgent organizations, however, do not lose sight of their enemy, 15 

even in non-lethal competition environments and even as they face significant obstacles. 

They develop strategies not only to achieve their objectives, but also to navigate the 

mine-field of obstacles they must traverse in order to declare victory. From their 

inception, insurgent organizations are faced with competing needs that must be achieved 

quickly in order to ensure survival and to be capable of pressing on towards these 

objectives. Insurgent organizations must have people, communications, means of support, 

resources, and permissive operational environments in order to continue their fight. 

While external support can provide some of these things, the insurgent organization 

                                                 
14  Progress toward Security and Stability in Afghanistan, 56–57. 
15  See, for example, this Sun Tzu quotation: “If you know the enemy and know yourself, you need not fear 

the result of a hundred battles. If you know yourself but not the enemy, for every victory gained you 
will also suffer a defeat. If you know neither the enemy nor yourself, you will succumb in every battle.” 
From, Sun Tzu, The Art of War, accessed September 25, 2018, http://classics.mit.edu/Tzu/artwar.html. 
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requires popular support in order to thrive.16 This is why the importance of the population 

has been emphasized in insurgent literature from Mao Tse-tung to Che Guevara, and 

from Abraham Guillén to David Petreaus.17  

Insurgent organizations adopt different strategies to consolidate compliance of the 

population. Some strategies involve outright coercion of the population, while others are 

less caustic. From Hezbollah to the Tamil Tigers, one common approach across different 

insurgent organizations is to provide some form of social services to the local population. 

In some cases, these services are fairly limited or sporadic in both the percent of the 

population covered and the breadth of services provided; in others, these services are 

provided more systematically and augmented by brick-and-mortar investments to provide 

a sense of permanence surrounding their provision. The ability of insurgent organizations 

to provide social services, particularly in an institutionalized, far-reaching way, is 

anecdotally indicative of these organizations’ ability to thrive and gain legitimacy in a 

contested area. Thus, understanding when and how insurgent organizations choose to 

                                                 
16  Chad C. Serena, It Takes More Than a Network: The Iraqi Insurgency and Organizational Adaptation 

(Stanford: Stanford University Press, 2014); Joint Staff J7, Joint Force Development, Joint Publication 
3-24: Counterinsurgency (Washington, DC: The Joint Staff, 2013),  
http://www.dtic.mil/doctrine/new_pubs/jp3_24.pdf. 

17  Mao Tse-tung, Mao Tse-tung on Guerilla Warfare (New York: Praeger Publishers, Inc., 1961); Ernesto 
“Che” Guevara, Guerilla Warfare (BN Publishing, 2012); Abraham Guillen, Estrategia de la Guerrilla 
Urbana (Ediciones Liberación, 1969); and Joint Staff J7, Joint Force Development, Joint Publication 3-
24. Also see: MAJ Manuel Gonzalez, Abraham Guillen: A Relevant Theory for Contemporary 
Guerrilla Warfare (Fort Leavenworth: School of Advanced Military Studies, United States Army 
Command and General Staff College, 2015), https://apps.dtic.mil/dtic/tr/fulltext/u2/1001383.pdf; David 
Kilcullen, “Twenty-Eight Articles: Fundamentals of Company-Level Counterinsurgency,” IO Sphere 
(Summer 2006): 29–35; and, Galula, Counterinsurgency Warfare. For additional selections of 
foundational literature on COIN, see the Center for a New American Security (CNAS) 
Counterinsurgency Reading List, located here: https://www.cnas.org/publications/blog/the-
counterinsurgency-reading-list.  
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provide social services is a critical indicator of the organizations’ trajectory, and thus, the 

focus of this study.18  

Overview of Methods and Findings 

In order to best understand key drivers of social service provision, it is important 

first to characterize the lay of the land. The starting point for this inquiry, then, was a 

survey of Islamic insurgent organizations dating from 1980 to 2014 in the Middle East 

and Africa. The timeframe was selected to for several reasons:  

1. It includes Islamic insurgencies that have demonstrated the most capacity for 
supplying social services, such as Hezbollah. 19 

2. It encompasses a time-frame in which insurgent models of behavior have been 
demonstrably emulated, and in some cases directly exported.20 

Based on these scoping criteria, the survey was comprised of 88 such 

organizations (see Appendix A for a complete list). It mapped these organizations relative 

to their religious beliefs (e.g., Sunni, Shia), objectives, the level of competition they 

faced, and level of service provision they provided. Of the organizations surveyed, over 

40% supplied some sort of social services to the populations within their areas of 

operations (AORs). Most of these organizations provided a variety of services and were 

                                                 
18  Megan A. Stewart, “Civil War as State-Building: The Determinants of Insurgent Public Goods 

Provision,” Draft Submission for the International Studies Association, January 28, 2015, 
http://web.isanet.org/Web/Conferences/New%20Orleans%202015/Archive/d2a4ea56-309f-42b4-b2d1-
74772af1f9b2.pdf. Permission to cite obtained from author on December 1, 2019. 

19  Melani Cammett, “Habitat for Hezbollah,” Foreign Policy, August 17, 2006, 
http://foreignpolicy.com/2006/08/17/habitat-for-hezbollah/; and, Susan Krauss Whitbourne, “In-
Groups, Out-Groups, and the Psychology of Crowds,” Psychology Today (blog), December 7, 2010, 
https://www.psychologytoday.com/us/blog/fulfillment-any-age/201012/in-groups-out-groups-and-the-
psychology-crowds. 

20  See, for example: Colin P. Clarke, “Expanding the ISIS Brand,” The National Interest, February 17, 
2018, https://nationalinterest.org/feature/expanding-the-isis-brand-24550. 
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able to sustain this provision over time. Fewer were willing or able to provide services in 

an inclusive or formalized manner.  

Thirty percent of Islamic insurgent organizations provided social services “by 

proxy,” or by allying themselves with providing organizations. This brought up an 

interesting distinction of models of provision – those that do it themselves, and those that 

contract it out. This distinction will be explored in depth in the subsequent chapters of 

this dissertation. Finally, some organizations – 27% of them – are non-providers. This 

means these organizations provided no social services at all, nor had they formed 

relationships with those who do provide. Ultimately, this survey helped identify three 

models of social service provision across Islamic insurgent organizations, and each model 

was explored using an exemplar case to illustrate the more nuanced interactions of the 

factors driving decision-making in this space – objectives and competition.  

The first model are Super Providers. They include organizations that do more than 

just provide. Their provision is characterized by government-like functions. They do not 

just provide a single service, but rather, a variety of social services. Typically, these 

services are inclusive of populations who are not part of the insurgent movement, and in 

some cases, they are extended even to populations who would be considered “out-group” 

or non-believers. 21 The provision of services by adherents to this model is generally 

sustained over time, which in the most extreme cases, is demonstrated through the 

establishment of brick-and-mortar buildings, and formalized within the group’s 

                                                 
21  Cammett, “Habitat for Hezbollah;” and, Whitbourne, “In-Groups, Out-Groups, and the Psychology of 

Crowds.” 
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bureaucracy.22 This model is usually adopted by those organizations that want to govern 

and face a high level of competition to achieve this goal. Hezbollah is an excellent 

example of this model.23  

The second model that emerged over the course of this study is the Proxy model. 

This model is most prevalent under two conditions – when competition is low and groups 

want to govern or when competition is high and groups do not wish to govern. Low 

competition creates the space for groups to select the level of provision that best suits 

them. They are therefore free to provide exactly the amount of services needed or select a 

different method of engaging the population entirely. The Signed in Blood Battalion in 

Mali and Algeria is an example of this model.24  

The Proxy model also occurs when groups are not interested in governing, as a 

primary objective, but understand the utility of providing the population what it needs, 

especially if their competitors25 are doing the same. Al Qaeda (AQ) recently began 

practicing this model through its regional branches, such as Al Qaeda in the Islamic 

                                                 
22  Cammett, “Habitat for Hezbollah;” Melani Cammett, “How Hezbollah Helps (and What It Gets Out of 

It),” The Washington Post, October 2, 2014,  https://www.washingtonpost.com/news/monkey-
cage/wp/2014/10/02/how-hezbollah-helps-and-what-it-gets-out-of-it/?utm_term=.3f7c05e398a5; 
Hannah Allam, “Hezbollah’s Relief Efforts Reach Thousands in Lebanon,” McClatchy Newspapers, 
August 8, 2006,  http://djournal.com/news/hezbollahs-relief-efforts-reach-thousands-in-lebanon/; and, 
Judith Palmer Harik, Hezbollah: The Changing Face of Terrorism (New York: I.B. Tauris, 2005), 92. 

23  Mapping Militant Organizations, “Hezbollah,” Stanford University, last modified July 2019, 
https://cisac.fsi.stanford.edu/mappingmilitants/profiles/hezbollah. 

24  Mapping Militant Organizations, “Al Mulathamun Battalion,” Stanford University, last modified June 
2018, https://cisac.fsi.stanford.edu/mappingmilitants/profiles/al-mulathamun-battalion. 

25  For the purposes of this dissertation, a competitor is defined as a group or organization that uses 
violence to counter the insurgent organization. A competitor can be another insurgent organization, the 
government, or an international military, to name a few.  
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Maghreb (AQIM), which in turn, delegated this responsibility to local actors like Ansar 

al-Dine.26 This approach allowed AQ Central to continue to adhere to its original global 

jihadist formula, while being able to better compete in tightly contested regional spaces 

through the application of locally tailored governance activities, characterized by social 

service provision.27  

The final model is the Non-Provider model. Groups that fall into this category 

provide no services at all. Groups that select this model tend not to want to govern but are 

rather using violence as a means by which to force the existing political structure away 

from certain policies.28 In some circumstances non-providers go a step further by actively 

denying access to would-be providers, such as NGOs and other aid organizations. This 

was the case with Jundallah in Pakistan, which will serve as the exemplar case for this 

model.29  

Together, these three models offer insight into how objectives and competition 

drive the ways in which insurgent organizations choose to compete in the social service 

domain. Understanding what each model entails, and the critical drivers behind them, 

                                                 
26  Ali Soufan, Anatomy of Terror: From the Death of Bin Laden to the Rise of the Islamic State (New 

York: W.W. Norton & Company, Inc., 2017); Mapping Militant Organizations, “Al Qaeda in the 
Islamic Maghreb,” Stanford University, last modified July 2018, 
https://cisac.fsi.stanford.edu/mappingmilitants/profiles/aqim; and, Mapping Militant Organizations, 
“Ansar Dine,” Stanford University, last modified July 2018, 
https://cisac.fsi.stanford.edu/mappingmilitants/profiles/ansar-dine. 

27  Soufan, Anatomy of Terror; and, Alessandria Masi, “Al Qaeda Winning Hearts and Minds over ISIS in 
Yemen with Social Services,” International Business Times online, April 7, 2016,  
http://www.ibtimes.com/al-qaeda-winning-hearts-minds-over-isis-yemen-social-services-2346835. 

28  See, for example, “Jundallah (PRMI),” Terrorism Research & Analysis Consortium (TRAC) Database, 
accessed September 26, 2018, https://www.trackingterrorism.org/group/jundallah-prmi. 

29  Don Rassler, “Situating the Emergence of the Islamic State of Khorastan,” CTC Sentinel 8, no. 3 
(March 2015), https://ctc.usma.edu/situating-the-emergence-of-the-islamic-state-of-khorasan/. 
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will help COIN operators better tailor non-lethal activities to directly compete against 

insurgents in this area, and perhaps even to forecast what model an emerging group might 

employ.  

Organization of This Dissertation 

This dissertation will combine observations across a large dataset with case 

studies to demonstrate the relationships between objectives, competition, and provision. 

First, Chapter 2 will provide an overview of the theory this dissertation proposes and the 

existing literature that supports it. Chapter 3 presents the methodology and data that spans 

Islamic insurgent groups in Africa and the Middle East from 1980 to 2014. This data 

maps the independent variables (ivs) – objectives and competition – against the 

dependent variable (dv) – level of social service provision – for each group. These large-

n data observations, captured in Chapter 3, yield a broad characterization about how 

different combinations of these factors tend to behave across the breadth of groups 

studied in this dissertation. This analysis is used to tease out models of social service 

provision behavior that tend to be associated with specific combinations of objectives and 

levels of competition, but it does not account for changes that specific groups experience 

over time. Chapters 4-6 each address an exemplar case or set of cases from each of the 

models identified in Chapter 3. These cases are used to examine the evolution of social 

service provision, objectives, and competition over time to make a stronger argument 

about their relationship that cannot be made using the larger data set. Finally, Chapter 7 

provides recommendations and conclusions based on the findings of the analyses in 

Chapters 3-6. The result is a dissertation that provides the reader with a deeper 
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understanding of how enemy combatants use social services strategically. A series of 

appendices include the data, codebook, and other information that can be used to 

replicate this study. 
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CHAPTER 2: THEORY AND LITERATURE 

The purpose of this Chapter is to provide an overview of the theory presented in 

this dissertation – that levels of competition and insurgent objectives determine whether 

or not, and how, an insurgent organization will engage in social service provision. It 

begins by defining key terms needed to understand the theory. It then provides an 

overview of the theory itself, as well as the critical relationships that underpin it. Finally, 

it discusses the existing literature that is relevant to the topic and where gaps in the 

literature exist that this dissertation can help fill. From the literature review emerges the 

justification for the variable selection.  

Key Terms and Definitions 

Insurgency. 

As a starting point for this analysis, it is important to define what is meant by 

insurgency and how this definition informs what groups are included and excluded from 

the analysis. The bar for inclusion in this dissertation was set deliberately low. This is to 

account for two things: the blurry distinction between terrorism and insurgency, and the 

evolution of groups over time that can often demonstrate how they shift from more 

closely fitting a terrorist network to more closely resembling an insurgent organization. 30 

Groups that were included in this study met the following criteria: 

                                                 
30  Bruce Hoffman, Inside Terrorism (New York: Columbia University Press, 2006), 1–41. 
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 They are non-state, Islamic organizations that seek to affect some sort of 

political change through violence. 

 They operate in a distinct geographic location. 

 They are located in the Middle East and Africa. 

 They have committed more than two violent attacks.  

The ideological and regional constraints on inclusion are meant to scope the group 

selection to a manageable number. However, the rest of the criteria are formed based on 

established definitions of insurgent groups and how insurgent group evolution impacts 

the criteria these definitions establish. What becomes clear in the literature is that existing 

definitions of terrorism and insurgency, specifically, suffer from significant overlap, 

making them difficult to distinguish and therefore difficult to leverage to discern group 

inclusion and exclusion for this study.31 

Insurgency, like terrorism, violent extremist organizations (VEOs), and other 

types and perpetrators of violence, is a term that suffers from over-use and imprecision.32 

In his seminal work, Inside Terrorism, Bruce Hoffman makes the most concerted attempt 

across the body of literature on the subject to draw lines of distinction between 

insurgents, guerillas, and terrorists. He argues that, to an extent, these groups exist along 

a continuum of organization, tactics, and geographic space. While all three seek to 

achieve political goals through violence and use similar tactics to do so, he argues that 

what makes insurgents distinct from terrorists and other groups is: 

                                                 
31  Hoffman, Inside Terrorism, 1–41. 
32  Hoffman, Inside Terrorism, 1–41. 
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 Larger numbers of members 

 More readily discernible organizational structure 

 The addition of psychological strategies to violent ones 

 Operations in a distinct territory 

 The ability to function in the open33 

Hoffman goes on to argue that terrorist groups have similarly distinct 

characteristics. These are: 

 Relatively low membership numbers 

 A loose, decentralized organizational structure 

 Sporadic, localized use of violence designed to have far-reaching 

psychological effects 

 Disassociation with specific locations 

 Underground operations with constraints to operating in the open34 

Hoffman, himself, acknowledges that these definitions are helpful but unable to elucidate 

clear differences between insurgency and terrorist groups.35  

The principal reason for this is that insurgencies develop along a life-cycle that 

looks too much like Hoffman’s definition of terrorism to make a clear distinction. There 

are several insurgent development frameworks outlined in the literature, all of which 

demonstrate the same point. Metz and Millen offer a relatively straight-forward two-

                                                 
33  Hoffman, Inside Terrorism, 35-41. 
34  Hoffman, Inside Terrorism, 35-41. 
35  Hoffman, Inside Terrorism, 1-41. 
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phase construct – the first phase constituting insurgent preparation and consolidation and 

the latter constituting open conflict. This construct is helpful because of its simplicity and 

its discussion of insurgent development as non-linear; however, it does not explicitly 

demarcate open conflict from attempts at reconciliation.36 Thomas and Casebeer adopt a 

systems approach to analyzing the insurgent life-cycle. From gestation to transformation, 

their four-phase framework covers the development of these actors from their ideological 

inception to their resolution – whether peaceful or not.37 The  

Central Intelligence Agency (CIA) Guide to the Analysis of Insurgency offers yet 

another framework. This framework encompasses both organizational realities and 

processes that characterize insurgencies at each stage of the life-cycle, while thoroughly 

covering non-linearity and insurgent absorption back into the political function of the 

country. This framework is perhaps most helpful in demonstrating the blurred lines 

between terrorism and insurgency by outlining an insurgent life-cycle that, at its start, 

resembles Hoffman’s criteria for assigning a terrorist designation.38  

                                                 
36  Steven Metz and Raymond A. Millen, Insurgency and Counterinsurgency in the 21st Century: 

Reconceptualizing Threat and Response (Carlisle: Strategic Studies Institute, US Army War College, 
2004), 3–5. 

37  Troy S. Thomas and William D. Casebeer, Violent Systems: Defeating Terrorists, Insurgents, and Other 
Non-State Adversaries, INSS Occasional Paper 52 (Colorado Springs: US Air Force Academy Institute 
for National Security Studies, 2004), 12–49, http://www.au.af.mil/au/awc/awcgate/usafa/ocp52.pdf. 

38  Central Intelligence Agency (CIA), Guide to the Analysis of Insurgency (Homeland Security Digital 
Library, 2012), 5–22, https://www.hsdl.org/?abstract&did=713599; and, Hoffman, Inside Terrorism, 1-
41. 
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The CIA identifies four stages an insurgent organization may traverse.39 The 

earliest of these stages is the Preinsurgency Stage. During this stage, there may be some 

nonviolent oppositional activity, but the majority of insurgent activities occur 

“underground.”40 In this phase, the organization is only beginning to come together and 

consolidate its group identity and resources. At this time, insurgents would generally not 

be in a position to provide social services, as they have only just begun to craft their 

narrative and rally support. They also have not emerged publicly, meaning they would 

not be openly offering an alternative to actors already participating in the social services 

market. Furthermore, at this time, insurgents have few resources, particularly military 

supplies, and slowly obtaining these resources and growing the insurgent base through 

active recruitment dominate the agenda.41  

These fledgling insurgents are met with considerable challenges to their survival. 

Their lack of organization and consolidation leaves them vulnerable to swift 

countermeasures undertaken by the government. However, if they prove able to survive 

beyond this stage, insurgent organizations may be able to move into the Incipient Conflict 

Stage.42 This stage is characterized by insurgent organizations’ commencement of violent 

attacks and their emergence from the underground. Insurgent activities at this time focus 

                                                 
39  These stages are not exclusive to this document. Similar descriptions of insurgent organization 

evolution can be found, for example, in: Joint Staff J7, Joint Force Development, Joint Publication 3-
24; and, Albrecht Schnabel, “Insurgencies, Security Governance, and International Community” in 
Private Actors and Security Governance, Alan Bryden and Marina Caparini, eds. (Zurich: LIT Verlag 
GmbH & Co. KG Wein, 2006), 65–86. 

40  CIA, Guide to the Analysis of Insurgency, 5–22. 
41  CIA, Guide to the Analysis of Insurgency, 5–9.  
42  CIA, Guide to the Analysis of Insurgency, 9–10. 
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on “highly asymmetric and terrorist tactics, such as kidnappings, small bombings, 

assassinations, and night letters.”43 At this time, the organization is arguably more 

vulnerable to existential threats because it is no longer in hiding and yet has not fully 

consolidated its organizational leadership and membership. To help compensate for this, 

the insurgent organization actively pursues popular support, attempting to extend its 

reach beyond its initial base. Thus, strategic decision-making at this stage seems to be 

driven by both the need to engage the population more fully and the need to survive this 

most vulnerable stage of the organization’s life-cycle.44  

As insurgents shore up support and gain more resources, they transition to Open 

Insurgency. At this time, insurgency is characterized by challenges to government 

legitimacy and attempts to hold territory. The insurgent organization is able to diversify 

its activities away from violence and make more strategic decisions about quasi-

government functions. These decisions bolster the ability to control territory and displace 

government authority, denying government access to certain regions of the country and 

establishing a substitute structure to administer the area. At this time, insurgents may be 

able to establish “shadow governments or… [provide] social or administrative services, 

such as education, health care, or courts.”45 Insurgents also ratchet up the operational 

tempo (op tempo) and introduce a greater variety into attacks during this phase. Violence 

                                                 
43  CIA, Guide to the Analysis of Insurgency, 10. 
44  CIA, Guide to the Analysis of Insurgency, 10–11. 
45  CIA, Guide to the Analysis of Insurgency, 10–13. 
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is no longer perpetrated against military and police, but also against infrastructure and 

other symbols of the legitimate government.46  

The final stage of insurgency represents yet another shift. In the Resolution Stage, 

insurgent victory or defeat is decided. Historically, a relatively even proportion of 

insurgent organizations have succeeded and failed, with about one-fourth coming to 

resolutions that required concessions on both sides. This stage, then, requires yet more 

strategic decision-making depending on what insurgent leaders determine to be the most 

desirable end-state balanced with what is most realistically achievable.47  

Given the difficulty to more precisely define insurgency and distinguish it from 

terrorism in the Preinsurgency and Incipient Conflict stages of development,48 this study 

will rely on a less precise definition provided by the Joint Staff. Specifically, insurgency 

will be defined as: “The organized use of subversion and violence to seize, nullify, or 

challenge political control of a region. Insurgency can also refer to the group itself.”49 

This definition supports the broad inclusion criteria used to decide group inclusion in this 

dissertation, while circumventing the pitfalls of more precise attempts at definition.  

                                                 
46  CIA, Guide to the Analysis of Insurgency, 10–16. 
47  CIA, Guide to the Analysis of Insurgency, 17–20. 
48  CIA, Guide to the Analysis of Insurgency, 5–22; and, Hoffman, Inside Terrorism, 1-41. 
49  Director, Joint Staff, Joint Publication 1-02: Department of Defense Dictionary of Military and 

Associated Terms (Washington, DC: Joint Staff, 2016), 113, 
http://www.dtic.mil/doctrine/new_pubs/jp1_02.pdf. 
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Governance.  

Governance is often used synonymously with government. This dissertation, 

however, will rely on a combination of definitions to more finely hone the meaning of the 

term. First, it will rely on the definition from the Commission on Global Governance to 

generally characterize what comprises governance – “the sum of the many ways 

individuals and institutions, public and private, manage their common affairs.”50 This 

definition is further refined by the International Institute of Administrative Sciences, 

which states that governance includes activities that link government institutions with 

civil society through a “…process whereby elements in society wield power and 

authority, and influence and enact policies and decisions concerning public life, and 

economic and social development.”51 The combination of these definitions indicates that 

governance refers to the myriad ways in which governing entities interact with the 

population.52 

Social Services. 

The final term that must be defined is social services. The provision of social 

services, in order to be appropriately measured, must be distinct from governance but is 

also a subset of activities that compose governance. This dissertation will use the US 

Department of Health and Human Services definition of the term. Social services refers 

                                                 
50  Thomas G. Weiss, “Governance, Good Governance and Global Governance: Conceptual and Actual 

Challenges,” Third World Quarterly 21, no. 5 (2000): 795–796; and, Commission on Global 
Governance, Our Global Neighbourhood (Oxford: Oxford University Press, 1995), 2.  

51  Weiss, “Governance, Good Governance and Global Governance,” 797. 
52  Weiss, “Governance, Good Governance and Global Governance,” 795–797. 
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to those “… programs and services that improve the well-being of individuals, families, 

and communities.”53 Based on this definition, social services can comprise a wide range 

of activities, from healthcare and education provision to programs designed to bolster the 

general welfare of the community, such as the provision of food, employment, and 

services for the disabled.54 The provision of social services should not be confused with 

other governance activities, such as establishment of courts, police, and a system of 

taxation.55  

Security. 

This dissertation excludes the provision of security from the definition of social 

services, much like the rule of law. Security is a state in which a local population is free 

from danger.56 Both vigilante groups and insurgent organizations have attempted to 

provide for local security.57 But the provision of security is often not observable or 

measurable, and how people define access to security varies widely. 

                                                 
53  “Social Services,” US Department of Health and Human Services (HHS) (website), accessed January 5, 

2017, https://www.hhs.gov/programs/social-services/. 
54  “Social Services.”; “Social Services and Humanitarian Assistance,” USAID (website) – West Bank and 

Gaza, accessed January 7, 2017, https://www.usaid.gov/west-bank-and-gaza/social-services-
humanitarian-assistance; and, “Education and Social Services in Mexico,” USAID (website) – 
Education and Social Services Dollars to Results, accessed January 7, 2017, 
https://results.usaid.gov/mexico/education-and-social-services#fy2015. 

55  Zachariah Cherian Mamphilly, Rebel Rulers: Insurgent Governance and Civilian Life during War 
(Ithaca: Cornell University Press, 2011), 110–118. 

56  Merriam-Webster Dictionary Online, s.v. “security,” accessed July 20, 2019, https://www.merriam-
webster.com/dictionary/security. 

57  See, for example: Reed M. Wood, “Rebel Capability and Strategic Violence Against Civilians,” Journal 
of Peace Research 47, no. 5 (2010): 601–614; and, Double-Edged Sword: Vigilantes in African 
Counter-Insurgencies, Report 251 (Geneva: International Crisis Group, 2017), 
https://www.crisisgroup.org/africa/west-africa/sierra-leone/251-double-edged-sword-vigilantes-african-
counter-insurgencies. 
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Literature Review and Independent Variable Discovery 

Now that key terms have been defined, it is critical to understand what current 

literature says about insurgents and social service provision. The literature review is an 

important tool for two reasons – (1) it is used to characterize key debates in the literature 

about insurgent governance, and (2) it helps identify the independent variables that seem 

most closely related to the dependent variable of this study, insurgent provision of social 

services. Understanding critical debates in the literature allows us to characterize where 

this study fits among the existing literature, as well as what value it adds to ongoing 

academic discourse on the subject. Leveraging this existing literature to tease out the 

most impactful variables also helps justify why these variables are selected over other 

contenders.  

What This Dissertation Adds to Existing Literature 

To date, there is a dearth of literature on why insurgents provide social services 

specifically, resulting in a somewhat stilted academic discourse. Megan Stewart’s 

dissertation at Georgetown University, “The Determinants of Rebel Public Goods 

Provision,” constitutes the first of several works she has undertaken to fill this void in the 

literature. Her research is singular in that it deals with social services specifically as a 

subset of insurgent governance, taking a more granular approach to the subject by 

focusing specifically on one set of activities under the broader umbrella of what 

constitutes “governance.”58 Since defending her dissertation, Stewart has continued to 

                                                 
58  Megan A. Stewart, “The Determinants of Rebel Public Goods Provision,” Ph.D. diss., Georgetown 

University, April 2016. 
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make inroads into this topic. Her 2015 submission for the International Studies 

Association, “Civil War as State-Building: The Determinants of Insurgent Public Goods 

Provision,” uses logistic regression analyses of a large quantity of insurgent organizations 

to conclude that those organizations with secessionist goals and who wield control over 

territory tend to provide public goods. This work confirms long-held beliefs that 

providing such goods assists these organizations in achieving long-term strategic goals. 

Stewart notes, however, that the strategic goals of these insurgent organizations drive 

choices about public goods provision.59 This dissertation builds on Stewart’s work by: 

 Adjusting the definition of “public goods,” to include a broader set of services 
beyond the provision of health care and education;60  

 Adding greater nuance to what it means to provide these services, and thereby 
recognizing that provision is not equal across providers;61 and  

 Using a qualitative case study methodology to extract more nuanced 
relationships than quantitative analyses produce. 

Outside Stewart’s work, there are relatively few examples of literature on this 

topic.  

Another set of literature pertinent to service provision is the literature on alliances 

between terrorist groups. Alliances determine what efficiencies, benefits, and risks are 

                                                 
59  Stewart, “Civil War as State-Building.” 
60  In Appendix 3, Stewart acknowledges insurgent organizations are able to provide a much broader 

spectrum of services, but the restriction of this definition to health care and education allowed her to 
more systematically compare a large quantity of these organizations using her statistical model. Her 
research justifiably controls this definition to ensure appropriately caveated data analyses can be 
constructed; my research will leverage the breadth of services provided as a metric, which will be 
further explained in the chapters that follow. 

61  Stewart’s research coded provision binary (yes/no) for the purposes of the regression analysis; my 
dissertation will identify different levels of provision as the dependent variable (dv), which more 
qualitative methods permit.  
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built into how violent extremist groups operate. Often, these alliances are developed as a 

means to “repair organizational deficiencies… needed under the prevailing conditions.”62 

Because capabilities and resources tend to be scarce, alliances often revolve around hub 

organizations that have both. Hubs are also a net exporter of tactics. If we treat social 

service provision as a tactic, it would be reasonable to expect that, in at least some 

circumstances, hubs export the benefits of service provision to organizations incapable or 

unwilling to supply services themselves. This allows violence extremist hubs to set the 

agenda of more global movements, and so the approaches that are selected are likely to 

play into a broader strategic vision of the hub organization. Social service provision 

should not, then, be seen as exempt from these tendencies and the impact alliances can 

have. Indeed, alliances are expected to play a critical role in some models of service 

provision.63  

Given the state of existing literature on provision, this dissertation adopts a 

multidisciplinary approach to the literature review to discern what variables are the most 

promising for analysis. The goal of this approach is, therefore, to identify those variables 

that have the most influence on insurgent strategic decision-making, which may also be 

applicable to decisions pertaining specifically to providing social services. It draws from 

literature on insurgent governance, charitable organizations and non-state actor 

governance, intrastate conflict, US military doctrine, and terrorism. It also consults 

                                                 
62  Tricia Bacon, Why Terrorist Groups Form International Alliances (Philadelphia: University of 

Pennsylvania Press, 2018), 19–20, 30. 
63  Bacon, Why Terrorist Groups Form International Alliances, 19–31. 
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foundational works on insurgency from Mao, Guevara, Metz, and Millen, among many 

others.  

Identifying Variables 

Across the entire body of literature consulted for this dissertation, there is singular 

agreement on one precept – that the support of population is critical to insurgent 

organizations’ survival. This support offers insurgents several benefits, including 

sanctuary, freedom of movement, resources, and even the legitimacy needed to support 

any bid to replace, or oust, the existing government.64 Insurgents make choices in their 

approach to garnering popular support, or at least compliance, using a range of violent 

and non-violent activities.65 It is therefore reasonable to argue that insurgents make 

strategic decisions about providing social services and that certain factors drive these 

strategies. Two factors rise to prominence in the literature:  

1. The strategic objectives of the insurgent organization, and  

2. The competition that insurgent organizations face in the operational 
environment  

Another contributing factor to an insurgency’s ability to exercise flexibility in the 

additional tasks it takes on, including social services, is money. In order to broaden the 

insurgency’s scope beyond the immediate need to commit violence in its area of 

                                                 
64  Schnabel, “Insurgencies, Security Governance, and International Community,” 79. 
65  Kentaro Hirose, Kosuke Imai, and Jason Lyall, “Can Civilian Attitudes Predict Insurgent Violence? 

Ideology and Insurgent Tactical Choice in Civil War,” Journal of Peace Research (2017),  
https://journals.sagepub.com/doi/10.1177/0022343316675909; Baris Yildiz, “Buying Hearts and 
Minds: Modeling Popular Support During an Insurgency via a Sequential Vote-Buying Game” (M.A. 
thesis, Naval Postgraduate School, 2011),  
http://calhoun.nps.edu/bitstream/handle/10945/5615/11Jun_Yildiz.pdf?sequence=1&isAllowed=y; and, 
Scott Helfstein, “Governance of Terror: New Institutionalism and the Evolution of Terrorist 
Organizations,” Public Administration Review 69, no. 4 (Jul-Aug 2009): 727. 
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operations, an insurgent organization must have sufficient funds and be able to withstand 

the pressures that come from attempts to curtail their finances. The relationship between 

money and the ability broaden tasks, however, is an obvious one and will therefore be 

used to formulate an assumption underpinning the findings of this research – namely that 

insurgent groups must be able to afford to provide social services in order to do so, and so 

this is a necessary but insufficient pre-condition for provision.66 This variable is therefore 

not explored further in this research. The remainder of this section will examine the two 

driving variables behind provision in greater detail based on the literature. The final 

subsection will be dedicated to a brief discussion of why some variables will be excluded 

from this analysis. 

Insurgent Objectives   

Insurgent objectives play a significant role in insurgent decision-making. Whether 

this role is operationalized through what Gregory Keeney calls a means-to-ends network 

or what Zuri Linetsky perceives as a tit-for-tat approach, the literature tends to agree that 

what the insurgent organization desires to achieve is one of many aspects that guides the 

decisions it makes.67 Furthermore, the literature notes that the level of clarity the 

                                                 
66  John F. Burns and Kirk Semple, “U.S. Finds Iraq Insurgency Has Funds to Sustain Itself,” The New 

York Times, November 26, 2006, 
https://www.nytimes.com/2006/11/26/world/middleeast/26insurgency.html; and, Daniel L. Bynam et 
al., Trends in Outside Support for Insurgent Movements (Santa Monica: RAND Corporation, 2001), 87–
88,  https://www.rand.org/pubs/monograph_reports/MR1405.html. 

67  Gregory L. Keeney and Detlof von Winterfeldt, Identifying and Structuring the Objectives of Terrorists 
(Los Angeles, CA: CREATE Homeland Security Center, 2009), 1–6, 
http://research.create.usc.edu/cgi/viewcontent.cgi?article=1142&context=nonpublished_reports; and, 
Zuri Linetsky, “On the Origins of Insurgent Strategies” (paper for the American Political Science 
Association (APSA) Annual Meeting, Seattle, WA, 2011), 
https://papers.ssrn.com/sol3/papers.cfm?abstract_id=1900777&download=yes. Also see, Steven Metz, 
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organization imbues in the definition and communication of strategic objectives makes 

guidance for decisions either more or less concrete. If objectives are poorly understood, it 

is more difficult provide consistent strategic guidance; but where these objectives are 

well understood, strategic decisions tend to be more systematic. Thus, the actual 

objectives matter, in addition to the clarity and consistency with which they are applied to 

strategy.68  

Insurgent objectives tend to be locally significant. They are linked with group 

grievance and issues that are historically significant to a specific organization. With the 

increase in global jihadist groups’ abilities to exploit local actors, however, these 

localized objectives have become co-opted and blended with more straightforward, 

globalized objectives. This is not to say that all insurgents blend their objectives with a 

global actor, but rather that objectives may now be more easily categorized.69 Ultimately, 

insurgent group objectives can be grouped into two bins – those that wish to govern and 

those that do not, for whom the participation in violence is sufficient.70 

Competition 

Across the literature reviewed for this dissertation, the single most outstanding 

driver of insurgent strategic decision-making appears to be competition. Competition is 

comprised of two factors. The first is the type of adversary the insurgent faces. Based on 

                                                 
Rethinking Insurgency (Carlisle: US Army War College, 2007), 
https://apps.dtic.mil/dtic/tr/fulltext/u2/a468470.pdf. 

68  Keeney and von Winterfeldt, Identifying and Structuring the Objectives of Terrorists, 1–6. 
69  David J. Kilcullen, “Countering Global Insurgency,” Journal of Strategic Studies 28, no. 4 (2005): 597–

617. 
70  Frank G. Hoffman, “Neo-Classical Counterinsurgency?” Parameters (Winter 2011-12), 1–2.  
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the literature, insurgents’ decisions vary based on whether they are primarily fighting the 

government or an international intervening force. For example, when the US transitioned 

leadership of the COIN effort in Afghanistan to the Afghan National Security Forces 

(ANSF), it was met with what some observe to be “a new phase in… [Taliban] strategic 

decision-making.”71 At this time, the Taliban concurrently signaled an intent to negotiate 

an end to the conflict and instituted mass sectarian violence reminiscent of Iraq. This 

spike in attacks may very well have been a means of “[c]hipping away at Afghan national 

unity… [and] a companion political strategy in service of the military objective of 

weakening the ANSF who, given the US drawdown … form[ed] the primary obstacle to 

Taliban control.”72  

The argument that insurgents make strategic decisions based on their principal 

competitors is so pervasive in the literature that those works that provide an insurgent 

typology often categorize insurgent organizations based on a combination of their 

strategic objectives and main competitors. Metz and Millen offer examples of this in their 

nationalist versus liberationist typology. This typology defines nationalist insurgents as 

those organizations that challenge the national government for legitimacy; whereas 

liberationist insurgents counter an outside occupying force in order to free the country 

from foreign rule.73 Bard O’Neill offers a more complex typology, focusing more on 

                                                 
71  Michael Gabbay, “The Rabbani Assassination: Taliban Strategy to Weaken National Unity?” 

Combating Terrorism Center (CTC) Sentinel, March 22, 2012, https://www.ctc.usma.edu/posts/the-
rabbani-assassination-taliban-strategy-to-weaken-national-unity. 

72  Gabbay, “The Rabbani Assassination.” 
73  Metz and Millen, Insurgency and Counterinsurgency in the 21st Century,” 2–3. 
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insurgent objectives than rivals; however, across the seven types he describes, it is easy to 

link the overall stated objective, such as egalitarian versus secessionist goals, with the 

actor the insurgency will be countering.74  

A second factor driving competition is what competitors are doing where and how 

intense the competition is. A body of academic works on insurgency argues that modern 

insurgents engage in market-like competition with their rivals.75 Strategic opportunities 

exist to enter this market when competitors do not full monopolize the space. Jan 

Daniel’s work on criminality and ungoverned spaces underscores how opportunity can 

exist in small spaces that the governing authority is unable to access, and that the 

government need not be a failed state in order for insurgent organizations to seize this 

opportunity to “outgovern” the government.76 Furthermore, the decision to test success in 

ungoverned spaces may have something to do with the insurgent organization’s ability to 

coopt other potential competitors in the market, such as NGOs, who can help them 

tighten their grip. 77 As David Kilcullen points out, opportunities to outgovern are often 

local, and Daniel’s work highlights how these opportunities can be additive. This 

                                                 
74  Bard O’Neill, Insurgency and Terrorism: Inside Modern Revolutionary Warfare (New York: 

Brasskey’s, 1990); and, Richard H. Shultz, “Global Insurgency Strategy and the Salafi Jihad 
Movement” (Occasional Paper for the US Air Force Institute for National Security Studies, Colorado 
Springs, CO, 2008), 129–132,  http://www.dtic.mil. 

75  Laurence R. Iannaccone and Eli Berman, “Religious Extremism: The Good, The Bad, and The Deadly.” 
Public Choice 128, no. 1 (July 2006): 109–114, http://link.springer.com/article/10.1007/s11127-006-
9047-7; and, Metz, Rethinking Insurgency, 42–49. 

76  Jan Daniel, “Criminal Governance and Insurgency: The Rio de Janeiro Experience,” Central European 
Journal of International and Security Studies (2015): 86–91, 
http://static.cejiss.org/data/uploaded/1450197947898139/Article%2003.pdf. 

77  Daniel, “Criminal Governance and Insurgency,” 91. 
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literature then signals that insurgents may also make strategic decisions about providing 

social services at a local level and based largely on their ability to access areas their 

competitors may not. In other words, competition is not just about whom the group is 

fighting but about how contested the space is.78 

Other Variables  

Several variables not directly included in the analysis must be at least mentioned. 

Some are held constant, while others are omitted from the analysis completely. They will 

be discussed briefly here. 

Constants 

For the purposes of scoping this analysis and to more finely hone the arguments, a 

few variables in are held constant.  

Ideology.  

The first of these variables held constant is ideology. In this study, I choose to 

focus only on radical Islamic insurgencies. Ideology is difficult because most researchers 

accept that it drives objectives. For example, Al Qaeda was founded upon a radical form 

of Salafism underscoring the need for reform across Muslim societies and a “defensive 

jihad” across these communities to protect against “perceived aggression.”79 It is not 

difficult to draw a link between this ideology and Al Qaeda’s objective to rid Islamic 

                                                 
78  Daniel, “Criminal Governance and Insurgency,” 86–91; and, David J. Kilcullen, Counterinsurgency 

(Oxford: Oxford University Press, 2010), 157–165. 
79  Christopher M. Blanchard, Al Qaeda: Statements and Evolving Ideology (Washington, DC: 

Congressional Research Services (CRS), 2007), 2, https://fas.org/sgp/crs/terror/RL32759.pdf; and, 
James Turner Johnson, “Jihad and Just War,” First Things (June 2002), 
https://www.firstthings.com/article/2002/06/jihad-and-just-war. 
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countries of perceived international occupation forces, such as the United States.80 The 

ideology driving an insurgency, however, has in some cases proven malleable to more 

pragmatic considerations needed to achieve the organization’s objections. Hezbollah 

offers an excellent example of insurgent willingness to put ideology aside in favor of a 

more inclusive, practical approach to service provision. This suggests that ideology may 

be a less critical driver of insurgent decisions to provide social services than is 

insurgencies’ ability to pursue both their objectives and legitimacy across ideological 

groups.81 Furthermore, examples of social service provision can be found across 

insurgencies with different ideologies. The FARC in Colombia and Boko Haram in 

Nigeria both offer social services, yet one is essentially a socio-economic uprising and 

the other a radical Islamic movement.82 For these reasons, I hold it relatively constant 

(though some variation is included across types of Islam represented by each group) and 

focus instead on strategic flexibility, as a more promising independent variable than 

ideology.  

Geographic Location.  

Another variable that is being held constant is geographic location. This 

dissertation focuses specifically on Islamic insurgencies in the Middle East and Africa. 

                                                 
80  Blanchard, Al Qaeda, 2–3.  
81  Cammett, “Habitat for Hezbollah;” and, Allam, “Hezbollah’s Relief Efforts Reach Thousands in 

Lebanon.” 
82  Hilary Matfess, “Here’s why so many people join Boko Haram, despite its notorious violence.” Monkey 

Cage, The Washington Post online, April 26, 2016, https://www.washingtonpost.com/news/monkey-
cage/wp/2016/04/26/heres-why-so-many-people-join-boko-haram-despite-its-notorious-violence/; and, 
“FARC – Rebels with a Cause?” Council on Hemispheric Affairs (website), July 6, 2010, 
http://www.coha.org/farc-%E2%80%93-rebels-with-a-cause/. 
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The reason for this focus is because, particularly in the case of ISIS, there are several 

examples of insurgent model exportation from Middle Eastern insurgent organizations to 

their African counterparts.83 Furthermore, the Middle East and Africa appear to be hubs 

for violent extremist attacks.84 No doubt, similar examples can be found in other regions, 

but the author chooses to explore exportation solely in the Middle East-to-Africa context.  

The Insurgency Development Life-Cycle. 

The literature on insurgent development provides an excellent starting point for assessing 

what the insurgency is and is not capable of at a given stage in its life-cycle that has 

applications for insurgent decision-making about social services. While it is worth 

discussing here, this discussion largely agrees that insurgent organizations will not be in a 

position to provide social services until they attain a certain level of maturity. There are 

several insurgent development frameworks available for use. Metz and Millen offer a 

relatively straight-forward two-phase construct – the first phase constituting insurgent 

preparation and consolidation and the latter constituting open conflict. This construct is 

tempting because of its simplicity of design and its understanding that insurgent 

development is non-linear; however, it does not explicitly demarcate open conflict from 

attempts at reconciliation.85 Thomas and Casebeer adopt a systems approach to analyzing 

the insurgent life-cycle. From gestation to transformation, their four-phase framework 

                                                 
83  Hassan, “Welcome to the Post-Middle East ISIS,” Foreign Policy, May 3, 2019, 

https://foreignpolicy.com/2019/05/03/welcome-to-the-post-middle-east-isis/. 
84  National Consortium for the Study of Terrorism and Responses to Terrorism (START), 2018, Global 

Terrorism Database, retrieved from https://www.start.umd.edu/gtd. 
85  Metz and Millen, Insurgency and Counterinsurgency in the 21st Century,” 3–5. 
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covers the development of violent non-state actors from their ideological inception to 

their resolution – whether peaceful or not. The drawback of this framework, however, is 

its organizational, subsystems focus.86 While elements of these frameworks may be 

helpful for analysis, the most promising framework is the life-cycle outlined in the CIA 

Guide to the Analysis of Insurgency. This framework encompasses both organizational 

realities and processes that characterize insurgencies at each stage of the life-cycle, while 

thoroughly covering non-linearity and insurgent absorption back into the political 

function of the country. It is also helpful in that it is the framework used by US Armed 

Forces, one of the principal audiences for this research.87 No matter which framework is 

selected, this variable is held constant because the insurgency must achieve a certain 

maturity, at a minimum operating in the open, before provision of social services can be 

observed.88  

Omitted Variables 

Additional variables are excluded based on academic work already completed. Because 

no attempt at variable selection ought to be conducted in a vacuum, it is important that 

this dissertation avoid reinvention, and rather push forward to more nuanced findings. In 

this vein, Megan Stewart’s large-n analysis of insurgent organizations’ decisions to 

provide healthcare and education services will be used as a basis for certain variable 

omission. Her work identifies the following variables as having minimal or no impact on 

                                                 
86  Thomas and Casebeer, Violent Systems, 12–49. 
87  CIA, Guide to the Analysis of Insurgency, 5–22. 
88  CIA, Guide to the Analysis of Insurgency, 5–22. 
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the inclusive89 provision of healthcare and education services: terrain, duration of the 

insurgency (note this is distinct from maturity), democracy, communism, and population, 

among others. As a result, these variables will be excluded from this analysis, in an effort 

to discern greater qualitative nuance to Stewart’s findings.90  

Building a Social Services Provision Theory 

Now that the breadth of ivs have been surveyed, with some included and others 

excluded from the analysis, a more substantial discussion is necessary about how these 

variables are expected to interact. The literature review and anecdotal evidence presented 

in preceding sections illuminate key variables expected to impact insurgent 

organizations’ social services provision. Ultimately, this dissertation argues that the 

strategic objectives of the insurgent organization and the level of competition it faces in 

its area of operations impact whether and how these organizations provide social 

services. A visual depiction of this hypothesis is in Figure 1. This figure shows the 

expected relationships between the independent and dependent variables in this study.  

 

                                                 
89  Stewart defines inclusive provision as the provision of these services to “… almost all people living 

within the space where insurgents seek to be sovereign.” (Stewart, “Civil War as State-Building,” 2). 
90  Stewart, “The Determinants of Rebel Public Goods Provision;” and, Stewart, “Civil War as State-

Building.” 
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Figure 1. Theory 

 

The interaction between the ivs and dv are expected to yield three observable 

relationships, as presented in Figure 2. When competition is high and an insurgency’s 

objective is to govern, the insurgency is most likely to provide a high level of social 

services. When competition is low and the objective is to govern or when competition is 

high and groups do not want to govern, they tend to ally themselves with providing 

organizations, rather than provide themselves. The final set of groups are those 

insurgencies that do not provide social services at all. These groups generally do not wish 

to govern and face little competition. Thus, diverting resources from combat operations to 

social service provision would yield little strategic advantages.  

 



 

  37  
 

 

Figure 2. Expected iv-dv interactions. 
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Govern

Competition: Low

Competition: High

Provision by Proxy
(Model A)

High Provision

No Provision

Provision by Proxy
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Objective: Not 
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CHAPTER 3: DATA, METHODS, AND SUMMARY STATISTICS 

The purpose of this chapter is to define how the variables in this dissertation will 

be measured and characterize general trends across the insurgent groups that meet the 

criteria for inclusion in this study – Islamic insurgent organizations located in Africa and 

the Middle East from 1980-2014. This endeavor requires a survey of all such 

organizations relative to their objectives and the competition they face, as well as their 

social service provision. A survey of this kind does not allow for accounting for how each 

variable for each group has evolved over time. Unlike the case studies that follow this 

chapter, each variable in this initial survey is assessed in aggregate over the life of the 

insurgency. For example, an insurgent group is coded as having provided social services 

if they provide these services at any point in its lifetime. It is marked as having sustained 

this provision if there is evidence that they were able to maintain social services delivery.  

This survey results in several important conclusions. First, it identifies a 

prevalence of behavior – namely that insurgents tend to provide social services when they 

wish to do more than simply disrupt, and provide in more significant ways when facing 

tightly contested areas of operation. Because the goal of the study is to discern models of 

behavior, proving causation is outside its scope; but the relationships outlined in this 

chapter help frame the case studies in such a way that behavioral models can be 

discerned. Second, this analysis demonstrates the limitations of a quantitative approach to 
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the research question. This approach does not allow us to tease out nuances that make the 

level of provision move up or down. Being able to track evolution of insurgent objectives 

and competition in a single case will therefore be critical and the task of the chapters that 

follow this one.  

This chapter will first discuss how data on insurgent organizations was collected 

and processed. It will then outline how variables are measured and their distribution 

across the dataset. Finally, it will show how groups tend to cluster around combination of 

the variables. This chapter will conclude with a summary of findings and justification for 

case selection.  

Data Collection and Coding 

The data used in this survey is comprised of 88 insurgent groups in the Middle 

East and Africa that have existed between 1980 and 2014. Insurgent groups active in the 

current Syrian and Libyan conflicts, that were not previously active in the region, were 

excluded, as these conflicts are continuously evolving, and so their values relative to the 

independent variables are more likely to change during the course of the research. For 

each group, objectives, competitors, and sources of funding were identified based on 

existing data sets in academia, primary sources, and secondary sources of information.  

Prior to, during, and after the compilation of the data, the data set underwent a set 

of quality control processes. These processes involved the creation of a codebook that 

defined the scoring each variable should receive based on the definitions discussed in the 

sections above. Coding for each variable and score was vetted relative to the codebook 

definitions to ensure reliability and keep error rates to a minimum. Each observation for 
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each group was also cited and supporting quotations from sources given so that these 

observations could be checked rigorously during the quality control process. This vetting 

involved reassessing the source from which the coding was derived and ensuring coding 

was accurately and systematically applied to each record.  

Data Preparation and Collection 

The data used in this analysis was mostly unstructured data derived from over 350 

sources. Principal sources included Stanford University’s Mapping Militant 

Organizations Database, University of Maryland’s Global Terrorism Database, and 

Terrorism Research and Analysis Consortium (TRAC) data. But these sources did not 

provide enough information for the dataset and were therefore augmented by a series of 

academic papers and news articles. The result was a dataset comprising over 4000 data 

points, with each of the 88 insurgent organizations being coded across over 40 fields, 

including text fields that contain supporting information for coding. This approach 

allowed for coding verification once the coding was complete. Coding verification was 

used to ensure each field complied with coding instructions in the data codebook 

(included in Appendix A) created for this phase of the research.  

Criteria for an insurgent organization to be included in the survey are: 

 The group must meet the criteria outlined previously in Chapters 1 and 2. 

 It must have perpetrated at least two violent attacks in these areas. The 

number of violent attacks was used as a least restrictive metric to separate 

groups that perform one-off acts of violence from groups with a more 

established pattern of violence. 
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Each group was coded relative to its religious affiliation – Sunni/Salafist, Shia, or other – 

and its location, as well as the timeframe for which it was active and number of violent 

attacks it perpetrated. This coding helped establish how skewed the data might be relative 

to ideology and location.  

The first step in this analysis is a discussion of each variable and how it is 

operationalized – or coded – in the dataset. This discussion will be accompanied by a 

breakdown of descriptive statistics by variable. Descriptive statistics not only allow for 

general observation of how the population of insurgent groups tend to behave, but also 

provide a means of understanding the conditions these groups face relative to each 

independent variable. These statistics, therefore, provide a composite understanding of 

behavior relative to both the independent and dependent variables and therefore help 

contextualize findings and case selection.  

Measuring and Characterizing the Dependent Variable: Social Services Provision 

The dependent variable in this analysis is insurgent social services provision. 

Because not all provision is equal, provision is measured in degrees, including the variety 

of services provided, whether or not they are sustained, if they are inclusive of out-group 

populations, and if they are provided by through a formalized mechanism. An 

organization is a provider if it provides at least one social service to a target population. If 

it provides more than one such service, it provides a variety. If it provides services 

consistently over time, rather than in a sporadic or ad hoc manner, then it is a sustained 

provider. If an organization provides services to populations that are not defined as in-

group, particularly adherents to other faiths, then it is an inclusive provider. Finally, if an 
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insurgent organization creates a bureaucratic mechanism by which to more systematically 

offer these services, then it is considered to provide them in a formalized way. Where 

each organization falls along the continuum is determined by the number of these criteria 

it fulfills. In other words, if an organization provides a single social service informally 

and sporadically to only in-group members, it would fulfill only one of the five criteria 

for degree of social service provision. Conversely, if a group provides a wealth of 

services to through a formalized bureaucratic mechanism to the entire population of a 

specific territory in a sustained manner, it would achieve all five criteria. Therefore, 

provision is conceptualized in degrees, relative to how many of the criteria the group 

fulfills.  

  

Table 1. dv Operationalization: Social Services Provision. 

 
Dependent 

Variable 

Definition Components Operationalization 

Provision The giving of 

services to a target 

population that 

improve their 

welfare.91 

Provide – Provision of at least one 

social service. 

Variety – Provision of more than 

one social service. 

Sustained – Services are provided 

over time, rather than ad hoc. 

None – The group 

provides no services. 

Proxy – The group does 

not provide services but 

is allied with a group that 

does. 

                                                 
91  Definition based on these sources: “Social Services;”  “Social Services and Humanitarian Assistance;” 

and, “Education and Social Services in Mexico.”  



 

  43  
 

Inclusive – Provision offers at 

least some services to non-

adherents. 

Formalized – Provision is led by 

a bureaucratic element within the 

insurgent organization. 

Low – The group 

provides 1-3 of the 

provision components. 

High – The group 

provides 4-5 of the 

provision components. 

 

The descriptive statistics associated with social service provision is in Table 2. 

Proxy provision is the most prevalent level of social service provision. Provision by 

Proxy has been steadily increasing since the 1990s. Prior to this time, only two groups 

leveraged alliances and the benefits associated with being aligned with organizations that 

provided social services. This number doubled in the 1990s and doubled again in the 

early 2000s. By 2010, this model was on track to double again, with the same number of 

insurgencies providing services by proxy between 2010 and 2014 as there were during 

the first decade of the 2000s.  

At present, it is not clear exactly why the Proxy model has begun to flourish, but 

the data offers some suggestions. The majority of Proxy providers in this study are 

aligned with Al Qaeda, the Taliban, or both. While these organizations are quite different 

from each other, one of the qualities they share is the ability to knit together large 
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networks of allies.92 The vastness of their networks93 may alone create a coincidence that 

allows the Proxy model to flourish around a single provider. Given the rising preference 

for this model, however, it is more likely the result of forming alliances for strategic 

gains, even if those gains are not always won out through an ally’s provision of services 

to the local population. The literature on threat financing and the pairing of these non-

state actors with transnational organized crime bears this out.94 For example, the literature 

suggests that violent non-state actors tend to make alliances when they result in 

economies of scale – when they imbue additional strategic benefit to the organization at a 

lesser cost, even if these relationships are not “fully symbiotic”95 or indeed even 

durable.96  

While the Proxy model appears to be rising in popularity, the number of groups 

choosing not to provide has diminished over time, at least relative to the number of new 

groups formed. The same number of non-providers were formed from 1980-1999 as 

2000-2010 – approximately 10 in each timeframe. This number was halved after 2010. 

                                                 
92  Mapping Militant Organizations, “Al Qaeda,” Stanford University, last modified January 2019, 

https://cisac.fsi.stanford.edu/mappingmilitants/profiles/al-qaeda#highlight_text_13302; Mapping 
Militant Organizations, “Afghan Taliban,” Stanford University, last modified June 2018, 
https://cisac.fsi.stanford.edu/mappingmilitants/profiles/afghan-taliban. Note: These citations are created 
based on the specifications outlined by Stanford University for the Mapping Militant Organizations 
Project. To locate the network maps in these profiles, select “maps” and open relevant network 
diagrams that appear for each organization. 

93  Mapping Militant Organizations, “Al Qaeda;” and, Mapping Militant Organizations, “Taliban.” 
94  See for example: Steven Hutchinson and Pat O’malley, “A Crime-Terror Nexus? Thinking on Some of 

the Links between Terrorism and Criminality,” Studies in Conflict & Terrorism 20, no. 12 (2007): 
1095–1107; and, John T. Picarelli, “The Turbulent Nexus of Transnational Organised Crime and 
Terrorism: A Theory of Malevolent International Relations,” Global Crime Volume 7, no. 1 (2006): 1–
24. 

95  Hutchinson and O’malley, “A Crime-Terror Nexus?” 1095–1107. 
96  Picarelli, “The Turbulent Nexus of Transnational Organised Crime and Terrorism,” 1–24. 
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Of the organizations in this dissertation’s dataset, 28 were created prior to 2000, and of 

these, 10 did not provide services – almost half of the total. From 2000-2010, another 43 

new groups were created, and again, only 10 did not provide services – this time about 

one-fourth of the total. Between 2011 and 2014, another 17 new groups were created, and 

yet non-providers only comprised under one-third. It is possible, then, that non-provider 

approaches are gradually being phased out and replaced by proxy approaches to social 

service provision. This discussion of non-providers will be continued in Chapter 6. 

 

Table 2. dv Descriptive Statistics, Count of Provision Levels. 

 
Provision Level Group Counts (% of Total Groups) 

None 25 (28%)  

Proxy 25 (28%) 

Low 15 (17%) 

High 23 (26%) 

 

Table 3: dv Descriptive Statistics, Provision Level by Group Type. 

 
Type None (% of 

Total Groups) 

Proxy (% of 

Total Groups) 

Low (% of Total 

Groups) 

High (% of Total 

Groups) 

Other 1 (1%) 0 (0%) 1 (1%) 2 (2%) 

Shiite 2 (2%) 2 (2%) 2 (2%) 5 (6%) 

Sunni/Salafist 22 (25%) 23 (26%) 12 (14%) 16 (18%) 
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Table 4: dv Descriptive Statistics, Provision Level by Location. 

 
Region None (% of 

Total Groups) 

Proxy (% of 

Total Groups) 

Low (% of Total 

Groups) 

High (% of Total 

Groups) 

Afghanistan, 
Pakistan 

 

5 (6%) 8 (9%) 7 (8%) 5 (6%) 

Arabian 
Peninsula 

 

2 (2%) 1 (1%) 0 (0%) 4 (5%) 

Egypt, Israel, 
Lebanon 

 

3 (3%) 4 (5%) 0 (0%) 3 (3%) 

Global 0 (0%) 1 (1%) 0 (0%) 0 (0%) 

Horn of Africa 
 

1 (1%) 2 (2%) 1 (1%) 3 (3%) 

Iran 1 (1%) 1 (1%) 0 (0%) 0 (0%) 

Iraq, Syria 9 (10%) 2 (2%) 4 (5%) 4 (5%) 

Sahel 4 (5%) 6 (7%) 3 (3%) 4 (5%) 

 

Measuring and Characterizing the Independent Variables: Insurgent Objectives 

and Level of Competition 

Two variables most significantly impact whether or not insurgent organizations 

provide social services and how they do it – insurgent objectives and the competition they 

face.  



 

  47  
 

Insurgent Objectives.  

The objectives of the insurgency are considered to be the ultimate goal that 

violence is being used to achieve. Many frameworks exist to discern insurgent objectives, 

but these objectives can generally be characterized as those that seek to govern and those 

that do not. As this dissertation is looking at what causes an organization to seek out a 

specific type of governance activities – social services – then characterizing objectives in 

this way is particularly useful.97 How this variable is defined and operationalized is 

explained in Table 5. 

 

Table 5. iv Operationalization: Objectives. 

 
Independent 

Variable 

Definition Operationalization 

Objectives The strategic aims of the 

organization, derived from 

statements from its leadership or 

subject-matter expert (SME) 

designation.98 

Govern – A group is coded as having a 

governing objective if it seeks to 

establish rule over a specific territory and 

population. 

Not Govern – A group is coded as not 

wishing to govern if it uses violence for 

any other agenda besides to establish rule 

                                                 
97  Joint Staff J7, Joint Force Development, Joint Publication 3-24, II-10 – II-12. 
98  This definition is based on: Joint Staff J7, Joint Force Development, Joint Publication 3-24, II-10 – II-

12; Weiss, “Governance, Good Governance and Global Governance,” 795–796; and, Commission on 
Global Governance, Our Global Neighbourhood, 2.   
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over a territory and population. Usually, 

these groups only seek to disrupt. 

 

Insurgent objectives are usually determined by statements on objectives from 

insurgent organizational leadership. If these primary sources are not available, which is 

rarely the case, then objectives are determined through secondary sources, often subject-

matter experts (SMEs) that directly speak to them. Insurgencies that seek to institute a 

different government, such as establishing a caliphate or implementing sharia law, in a 

specific location and for a specific population are judged to have a governing objective. 

This is distinct from wanting to overthrow the current regime, which if not followed by 

an intent to replace it, is insufficient to judge as a governing objective.  

Disruptive insurgent organizations, however, only strive to use violence as a 

means of advancing an agenda without the wish to take over the reins of government. 

This usually is the case when an insurgency uses violence to showcase a problem with 

the current regime without offering a solution. While disruptive insurgencies are not the 

norm, they constitute an important category to consider here. Other types of objectives 

certainly exist and would be included if warranted; however, governing and disruptive 

objectives cover the entire space of organizations in this dissertation and are therefore 

sufficient. The descriptive statistics associated with this iv are in Table 6, Table 7, and 

Table 8. 

 



 

  49  
 

Table 6. iv Descriptive Statistics, Objective Counts. 

 
Objectives Group Counts (% of Total Groups) 

Govern 65 (74%) 

Not to Govern 23 (26%) 

 

Table 7: iv Descriptive Statistics, Objectives by Group Type 

 
Type Govern, No (% of Total 

Groups) 

Govern, Yes (% of Total 

Groups) 

Other 1 (1%) 3 (3%) 

Shiite 4 (5%) 7 (8%) 

Sunni/Salafist 18 (21%) 55 (63%) 

 

Table 8: iv Descriptive Statistics, Objectives by Location. 

 
Region Govern, No (% of Total 

Groups) 

Govern, Yes (% of Total 

Groups) 

Afghanistan, 

Pakistan 

8 (9%) 17 (19%) 

Arabian Peninsula 2 (2%) 5 (6%) 

Egypt, Israel, 
Lebanon 

 

4 (5%) 6 (7%) 

Global 0 (0%) 1 (1%) 
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Horn of Africa 0 (0%) 7 (8%) 

Iran 2 (2%) 0 (0%) 

Iraq, Syria 4 (5%) 15 (17%) 

Sahel 3 (3%) 14 (16%) 

 

Competition.  

The level of competition each insurgent organization faces is the second driver of 

service provision. Competition levels are characterized as either low or high. Each group 

was coded for number of governmental adversaries, number of international military 

adversaries, and number of other insurgent adversaries. An adversary is defined as any 

organized group against which the insurgency engages in violent acts. But numbers of 

adversaries are not sufficient to adequately capture the significance of facing an 

international coalition versus a single international actor. Therefore, competition was 

defined as a combination of the numbers of adversaries a group faced, as well as how 

many of these were of a different type, based on the assumption that different types of 

adversaries are likely to require a more agile, resource-intensive approach to fighting. 

Low competition is defined as facing a maximum of one group per adversary type or 

facing more than one adversary of a single type. High competition is defined as facing a 

minimum of one adversary per adversary type, as well as more than one adversary in at 

least one adversary type. This operationalization scheme is outlined in Table 9. 
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Table 9. iv Operationalization: Competition. 

 
Independent 

Variable 

Definition Operationalization 

Competition The diversity and number of 

adversaries an insurgent 

organization faces.99 

Low – Competition from a maximum of one 

group per category of adversary or more 

than one group within a single category of 

adversary. 

High – Competition from all types of 

adversaries, in addition to at least one 

adversary type in which the group faces 

more than one competitor. 

 

The descriptive statistics associated with this iv are in Table 10, Table 11, and 

Table 12. 

 

Table 10. iv Descriptive Statistics, Competition Level Counts. 

 
Competition Group Counts (% of Total Groups) 

Low 40 (45%) 

High 48 (55%) 

 

                                                 
99  This definition is based on conditions of insurgency and insurgent behaviors captured in: Joint Staff J7, 

Joint Force Development, Joint Publication 3-24. 
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Table 11: iv Descriptive Statistics, Competition Levels by Group Type. 

 
Type Competition Low (% of Total 

Groups) 

Competition High (% of Total 

Groups) 

Other 0 (0%) 4 (5%) 

Shiite 5 (6%) 7 (8%) 

Sunni/Salafist 36 (41%) 36 (41%) 

 

Table 12: iv Descriptive Statistics, Competition Levels by Location. 

 
Region Competition Low (% of Total 

Groups) 

Competition High (% of Total 

Groups) 

Afghanistan, 

Pakistan 

11 (13%) 14 (16%) 

Arabian Peninsula 4 (5%) 3 (3%) 

Egypt, Israel, 
Lebanon 

 

4 (5%) 6 (7%) 

Global 0 (0%) 1 (1%) 

Horn of Africa 2 (2%) 5 (6%) 

Iran 2 (2%) 0 (0%) 

Iraq, Syria 6 (7%) 13 (15%) 

Sahel 11 (13%) 6 (7%) 
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Initial Findings 

This dataset is composed of 88 unique records, each of which represents a single 

insurgent organization, with the exception of a small quantity that experienced specific 

shifts in one or more of the key variables at a defined time. These groups were given a 

phase 1 or phase 2 designation and reason behind the phasing break. Their behavior was 

coded only for the timeframe associated with each phase.  

Group Types and Regional Distribution 

That the overwhelming majority of these organizations are Sunni, whether 

Salafist or not, is not surprising. Recent estimates indicate Sunnis make up 85-90% of the 

global Muslim population. In the Middle East, alone, most countries have a Sunni 

majority, with the exception of Iran, Iraq, Oman, Lebanon, and Israel.100 And while this 

strength in numbers is critical, the spread of Sunni Jihadist groups, more specifically 

Salafists, is also of particular importance. Indeed, the majority of Jihadist organizations 

adhere to Salafism, explaining why this interpretation of Sunni Islam seems to be so 

prevalent amongst Islamic insurgent organizations.101 Salafism’s rise to prominence may 

be attributed to the global focus of key Salafist organizations, such as Al Qaeda. Not only 

have these organizations managed to establish global networks that supply them with 

materials and other resources, but perhaps more significantly, they have also been able to 

export their ideologies with gusto to insurgent or terrorist organizations on almost every 

                                                 
100 “Sunnis and Shia in the Middle East,” BBC News, December 19, 2013, 

http://www.bbc.com/news/world-middle-east-25434060. 
101 Shadi Hamid and Rashid Dar, “Islamism, Salafism, and Jihadism: A Primer,” Markaz (blog), The 

Brookings Institution, July 15, 2016, https://www.brookings.edu/blog/markaz/2016/07/15/islamism-
salafism-and-jihadism-a-primer/. 
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continent in the world. This global focus that combines ideology, resource acquisition, 

organization, and violence has enabled Salafist organizations to proliferate quickly and en 

masse.102 Though lacking in precision, by the early 2000s, global Jihadism had become 

synonymous, at least in the American lexicon, with Sunni/Salafist adherence.103  

Unlike Sunnis, the Shia are commonly in the minority. They only comprise 10-

13% the Muslim population worldwide. An estimated 68-80% of this population is 

concentrated only in India, Iran, Iraq, and Pakistan.104 It is not surprising, then, that the 

numbers of Shia organizations are fewer than Sunni Jihadist groups. And even though 

some, such as Hezbollah, have global reach,105 the spread of a globalized ideology is 

generally not a central goal, as it was for Al Qaeda, for example. Rather, Shia insurgent 

groups tend to have more locally focused, politically oriented objectives that do not 

require the global adoption of their model, as was the case for Shia groups in Iraq, for 

example.106 Thus, Shia insurgent groups remain in the minority in this study. In fact, the 

                                                 
102 Assaf Moghadem, The Globalization of Martyrdom: Al Qaeda, Salafi Jihad, and the Diffusion of 

Suicide Attacks (Baltimore: Johns Hopkins University Press, 2008); and, Hayat Alvi, “The Diffusion of 
Intra-Islamic Violence and Terrorism: The Impact of the Proliferation of Salafi/Wahhabi Ideologies,” 
Middle East Review of International Affairs 18, no. 2 (Summer 2014): 38–50. 

103 John D. Negroponte, Annual Threat Assessment of the Director of National Intelligence for the Senate 
Armed Services Committee (Washington, DC: Office of the Director of National Intelligence, 2006), 3.  

104 Pew Research Center, “Mapping the Global Muslim Population,” October 7, 2009, 
http://www.pewforum.org/2009/10/07/mapping-the-global-muslim-population/. 

105 Matthew Levitt, Hezbollah: The global footprint of Lebanon’s Party of God (Washington, DC: 
Georgetown University Press, 2013), http://www.jstor.org/stable/j.ctt1657v8z. 

106 Lawrence E. Cline, “The prospects of the Shia insurgency movement in Iraq,” Journal of Conflict 
Studies 20, no. 1 (Fall 2000), https://journals.lib.unb.ca/index.php/jcs/article/view/4311/4924; and, 
Soufan, Anatomy of Terror. 
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ratio of Shia to Sunni insurgent groups considered here is strikingly similar to the ratio of 

each in the general population.107  

The geographic distribution of these groups also mimics their population. Most of 

the Shia organizations in this survey, for example, are located in Iraq, Iran, Syria, and 

Lebanon. Given that Iraq and Iran are among the few countries where there is a high 

concentration of Shia and a minority Sunni population, this is to be expected.108 Lebanon 

is also an unsurprising center of gravity given the presence and influence of Hezbollah in 

the country.109  

Sunni insurgent organizations are more widely distributed. The majority – almost 

two-thirds – of Sunni organizations are located in the Middle East, with the latter third 

located in Africa. This north-south corridor facilitated the flow of jihadists and their 

ideologies and began in Afghanistan, when African jihadists amassed in the country to 

help it fight Soviet invaders. Al Qaeda promptly formed in Afghanistan, with offshoots in 

Africa, and Bin Laden’s presence in Sudan and Al Qaeda’s attacks in Kenya and 

Tanzania underscore the Sunni connection between Africa and the Middle East – namely 

Afghanistan. This theme of proliferation reached its zenith during Arab Spring, creating a 

“boon for armed Islamist groups,” most of which were Sunni or Salafist/Wahhabist.110  

                                                 
107 Pew Research Center, “Mapping the Global Muslim Population.” 
108 “Sunnis and Shia in the Middle East,” BBC News online; and, Pew Research Center, “Mapping the 

Global Muslim Population.”  
109 Daniel L. Byman, “Hezbollah: Most Powerful Political Movement in Lebanon,” Interview by Bernard 

Gwertzman, Council on Foreign Relations (website), May 29, 2008, 
https://www.cfr.org/interview/hezbollah-most-powerful-political-movement-lebanon. 

110 Brian Beary, “Do Islamists on the Continent Threaten the West,” Terrorism in Africa 25, no. 25 (July 
2015), http://library.cqpress.com/cqresearcher/document.php?id=cqresrre2015071000. 



 

  56  
 

Interaction between Objectives, Competition Levels, and Social Service Provision 

To begin to investigate the relationship between the dependent and independent 

variables we start with the interaction between objectives and provision. As Table 13, 

Table 14, and Table 15 show, 23 total groups did not desire to govern. Of these, 87% did 

not provide any services themselves. Instead, they chose either to provide by proxy or not 

to provide at all. The total number of groups that did want to govern is 65. Of these 

groups, 54% chose to provide some level of social services, whether low or high. By 

further breaking down levels of provision into None, By Proxy, Low, and High, we find 

that the majority of groups who did not want to govern provided by proxy, but this 

number is only slightly higher than those who did not provide at all. Conversely, the 

majority of groups that wanted to govern chose to provide high levels of social services. 

The rest of the groups were relatively evenly distributed across the other three categories 

of provision. 

  

Table 13. Percent of Total Groups, Objectives by Provision (Yes, No) 

 
Provide (Yes/No) Govern, No (% of Total 

Groups) 

Govern, Yes (% of Total 

Groups) 

Provide, No 23% 34% 

Provide, Yes 3% 40% 

 

Table 14. Percent Total Groups by Objective and Provision Level 
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Levels of Provision Govern, No (% of Total 

Groups) 

Govern, Yes (% of Total 

Groups) 

None 9 (10%) 16 (18%) 

Proxy 11 (13%) 14 (16%) 

Low 1 (1%) 14 (16%) 

High 2 (2%) 21 (24%) 

 

Table 15. Percent of Objective No or Yes, by Provision Level 

 
Levels of Provision Govern, No (% Total Govern, No) Govern, Yes (% Total Govern, Yes) 

None 9 (39%) 16 (25%) 

Proxy 11 (48%) 14 (22%) 

Low 1 (4%) 14 (22%) 

High 2 (9%) 21 (32%) 

 

Competition levels also shed light on social service provision behavior. Table 16, 

Table 17, and Table 18 show that Islamic insurgent organizations tend to provide social 

services when they face high competition, and the majority of these groups provide a 

high levels. Organization that face only low levels of competition, however, tend not to 

provide services themselves. While the majority of these groups provide by proxy, the 

gradual increase in use of proxy provision over time may explain this trend. Only a 

slightly smaller number of these groups choose not to provide through any means. This 
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indicates that Islamic insurgent organizations in relatively permissive environments enjoy 

greater freedom to select levels of provision or simply not provide at all. 

  

Table 16. Percent of Total Groups, Competition by Provision (Yes, No) 

 
Provide (Yes/No) Competition Low 

(% of Total Groups) 

Competition High 

(% of Total Groups) 

Provide, No 33% 24% 

Provide, Yes 13% 31% 

 

Table 17. Percent Total Groups by Competition and Provision Levels 

 
Levels of 

Provision 

Competition Low (% of Total Groups) Competition High (% of Total Groups) 

None 13 (15%) 12 (14%) 

Proxy 16 (18%) 9 (10%) 

Low 5 (6%) 10 (11%)  

High 6 (7%) 17 (19%) 

 

Table 18. Percent of Competition Low or High, by Provision Level 

 
Levels of 

Provision 

Competition Low (% of Total 

Competition Low) 

Competition High (% of Total 

Competition High) 
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None 13 (33%) 12 (25%) 

Proxy 16 (40%) 9 (19%) 

Low 5 (13%) 10 (21%) 

High 6 (15%) 17 (35%) 

 

When analyzing objectives and competition levels against social service 

provision, three models of behavior emerge. These are laid out in Figure 2. The 

distribution of organizations across combinations of objectives and competition levels is 

depicted in Table 19 below. 

  

Table 19. Distribution of Groups across Variable Combinations 

 
 No 

Provision 

Proxy 

Provision 

Low 

Provision 

High 

Provision 

Total Count  

Govern, No + 

Competition 

Low 

50% 44% 0% 6% 16 Groups 

Govern, No + 

Competition 

High 

14% 57% 14% 14% 7 Groups 
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Govern, Yes + 

Competition 

Low 

21% 38% 21% 21% 24 Groups 

Govern, Yes + 

Competition 

High 

27% 12% 22% 39% 41 Groups 

 

The first model of provision is the Super-Provider model and this model is most 

prevalent when two conditions are met – when the group wishes to govern and when it 

faces high competition in its area of operations. The majority of organizations in this data 

survey meet both of these conditions, and of these, the plurality provide high levels of 

social services. These Super-Providers not only provide, but they do so in three or four of 

the following ways – by providing a variety of services, by providing services 

sustainably, by providing services inclusively, and/or by providing these services in a 

formalized way. 

The second model – the Proxy model – occurs when only one of the two above 

conditions are met. In other words, the Proxy model functions as the mid-grade, 

efficiency version of provision. This occurs most often when groups, either: 

1. Do not seek to govern but face high levels of competition, or  

2. Wish to govern but face low levels competition.  

In both instances, Proxy providers choose the efficiency of alliances with at least one 

other group that provides social services and escape the rather stark choice of going “all-
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in” on provision or providing nothing at all.  Proxy provision enables its practitioners to 

potentially reap the positive benefits of the social service provision of other 

organizations, but it allows them the flexibility to focus on the activities they find most 

important – lethal or non-lethal – without having to expend resources on provision.  

The final model of provision – the Non-Providers – occurs when insurgent 

organizations meet none of the conditions discussed above. They neither wish to govern 

nor face high levels of competition. The majority of groups that do not meet these 

conditions fall into the Non-Provider category, providing no services and making no 

alliances with groups that do. It is worth noting that a number of groups that fall into this 

model provide by proxy, but this may be an artifact of beneficial alliance choices or the 

proliferation of the Proxy model over time.  

Case Selection  

The findings of the preliminary analyses in this chapter have yielded three models 

of social service provision that will be investigated further in Chapters 4-6. An exemplar 

case or set of cases will be used to provide a more nuanced assessment of the iv-dv 

interaction in each model. Figure 3 shows the cases selected and a summary of how the 

ivs and dv function in each case to justify its selection for a specific model. Each case 

study tracks the history of provision by the exemplar group(s) over time, observing key 

transition points and conditions relative to the independent variables that appear to be 

impactful. This approach allows for a more nuanced, precise understanding of what 

drives the decisions to provide social services and at what level.  
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Figure 3. Case Selection111 

                                                 
111 Hezbollah Sources: Mapping Militant Organizations, “Hezbollah;” United States Army Training and 

Doctrine Command (TRADOC) G-2 ACE Threats Integration, Threat Tactics Report: Hezbollah (Fort 
Eustis, VA: TRADOC, 2017), 1–13, https://community.apan.org/cfs-file/__key/docpreview-s/00-00-01-
96-10/TTR-Hizballah-JAN-2017.pdf; and, Byman, “Hezbollah: Most Powerful Political Movement in 
Lebanon.” 

 AQIM Sources: Mapping Militant Organizations, “Al Qaeda in the Islamic Maghreb;” “Al-Qa’ida in 
the Lands of the Islamic Maghreb (AQIM),” Australian National Security (website), Australian 
Government, accessed April 9, 2019, 
https://www.nationalsecurity.gov.au/Listedterroristorganisations/Pages/Al-Qaida-in-the-Lands-of-the-
Islamic-Maghreb.aspx; Sergei Boeke, “Al Qaeda in the Islamic Maghreb: Terrorism, Insurgency, or 
Organized Crime?” Small Wars & Insurgencies 27, no. 5 (2016): 914–936,  
https://www.tandfonline.com/doi/full/10.1080/09592318.2016.1208280; Dalia Ghanem, “Jihadism in 
the Sahel: AQIM’s Strategic Maneuvers for Long-Term Regional Dominance,” Georgetown Journal of 
International Affairs (2017), https://carnegie-mec.org/2017/06/23/jihadism-in-sahel-aqim-s-strategic-
maneuvers-for-long-term-regional-dominance-pub-71413; and, Thomas Joscelyn, “AQAP Provides 
Social Services, Implements Sharia While Advancing in Southern Yemen,” FDD’s Long War Journal, 
February 3, 2016,  https://www.longwarjournal.org/archives/2016/02/aqap-provides-social-services-
implements-sharia-while-advancing-in-southern-yemen.php. 

 Al Qaeda Central Sources: Mapping Militant Organizations, “Al Qaeda;” Soufan, Anatomy of Terror; 
History.com editors, “A Timeline of the U.S.-Led War on Terror,” The History Channel (website), 
updated September 9, 2019, https://www.history.com/topics/21st-century/war-on-terror-timeline; Kathy 
Gilsinan, “Five Years After bin Laden’s Death, al-Qaeda Lives On,” The Atlantic, May 2, 2016,  
https://www.theatlantic.com/international/archive/2016/05/al-qaeda-bin-laden-death/480801/; and, 
Joscelyn, “AQAP Provides Social Services.” 

Al Qaeda in the Islamic Maghreb

• Location: Sahel, Mali
• Years: 2006-Present
• Objective: Govern
• Competition: Low
• Provision: Proxy
• Proxy Providers: Ansar al Dine, MUJAO

Objective: Not 
to Govern

Objective: 
Govern

Competition: Low

Competition: High

Al Qaeda Central

• Location: Global, Iraq and Afghanistan
• Years: 1988-Present
• Objective: Not to Govern
• Competition: High
• Provision: Proxy
• Proxy Providers: AQ regional branches

Hezbollah

• Location: Global, Lebanon
• Years: 1982-Present
• Objective: Govern
• Competition: High
• Provision: High

Jundullah

• Location: Pakistan
• Years: 2004-Present
• Objective: Not to Govern
• Competition: Low
• Provision: None
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 Jundullah Sources: “Jundullah – Pakistan,” TRAC Database, accessed June 1, 2019, 

https://www.trackingterrorism.org/group/jundullah-pakistan;  START, Global Terrorism Database; 
“Pakistan Polio: Mother and Daughter Killed Giving Vaccinations,” BBC News online, January 18, 
2018,  https://www.bbc.com/news/world-asia-42738360; Mona Kanwal Sheikh, “Islamic State Enters 
Al-Qaeda’s Old Hotbed: Afghanistan and Pakistan,” Connections: The Quarterly Journal 16, no. 1 
(2017): 37–49; Mapping Militant Organizations, “TTP,” Stanford University, last modified July 2018,  
https://cisac.fsi.stanford.edu/mappingmilitants/profiles/tehrik-i-taliban-pakistan; Saud Mehsud and 
Mubasher Bukhari, “Pakistan Taliban Splinter Group Vows Allegiance to Islamic State,” Reuters, 
November 18, 2014,  https://www.reuters.com/article/us-pakistan-militants-is/pakistan-taliban-splinter-
group-vows-allegiance-to-islamic-state-idUSKCN0J20YQ20141118; Farhan Zahid and Muhammad 
Ismail Khan, “Prospects of the Islamic State in Pakistan,” The Hudson Institute (website), accessed 
June 2, 2019, https://www.hudson.org/research/12453-prospects-of-the-islamic-state-in-pakistan; 
“Drone Strikes: Pakistan,” America’s Counterterrorism Wars, New America (website), accessed June 2, 
2019, https://www.newamerica.org/in-depth/americas-counterterrorism-wars/pakistan/; and “Islamic 
State Enters Pakistan Through Jundullah ‘Soldiers of Allah’ Thousands Recruited,” The Citizen Bureau, 
May 13, 2015 https://www.thecitizen.in/index.php/en/NewsDetail/index/1/3577/ISLAMIC-STATE-
ENTERS-PAKISTAN-THROUGH-JUNDULLAH-SOLDIERS-OF-ALLAH-THOUSANDS-
RECRUITED. 
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CHAPTER 4: HIGH LEVEL PROVISION – HEZBOLLAH  

Introduction 

Hezbollah is a decades-old Shiite insurgent and terrorist organization. Its reach 

extends to nearly every continent around the globe, as show in Figure 4. Hezbollah’s 

activities in these areas range from terrorist operations to growing the organization’s 

financial networks. The group has executed violent attacks in Argentina, Bulgaria, Israel, 

Spain, and Syria, to name a few. These attacks have led to a debate over whether or not to 

place Hezbollah on various terrorist organization designation lists. Despite this global 

reach, however, much of Hezbollah’s effort is focused in its local area of operations – 

Lebanon – where it has led insurgent and political campaigns for nearly four decades.112 

The focus of this chapter is therefore on Hezbollah’s activities in Lebanon, specifically. 

 

                                                 
112 TRADOC G-2 ACE Threats Integration, Threat Tactics Report, 1–13; and, Byman, “Hezbollah: Most 

Powerful Political Movement in Lebanon.” 
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Figure 4. Hezbollah’s Global Operations.113  

 

Hezbollah began in the early 1980s as a resistance movement devoted to 

countering Israel’s invasion of Lebanon. Ten years later, it evolved into an organization 

with political aims that have been cultivated into a prominent governance body, or a 

“state within a state.”114 This journey has been marked by a transition to a more 

sophisticated operational ethos. In the early days, Hezbollah’s focus was almost entirely 

on inflicting maximum damage against specific targets. By the turn of the century, 

however, the group was able to demonstrate an operational breadth that was on par with 

the Israeli Defense Forces (IDF), as well as an aptitude for logistics that was borne out in 

well-equipped tunnels that were capable of sustaining operators for weeks at a time.115  

                                                 
113 TRADOC G-2 ACE Threats Integration, Threat Tactics Report, 1–13. 
114 “Hezbollah,” Council on Foreign Relations (website), accessed October 3, 2018, 

https://www.cfr.org/backgrounder/hezbollah. 
115 TRADOC G-2 ACE Threats Integration, Threat Tactics Report, 1–14. 
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Hezbollah’s sophistication is not restricted to the battlefield. The group is widely 

recognized as one of the premier social service providers in Lebanon, and its performance 

in the arena of social services provision gives it its Super Provider status. Hezbollah is the 

single most responsive organization to areas with the lowest household incomes, 

regardless of sectarian identity of populations in these areas.116 Indeed, Hezbollah’s 

Social Services Section – the bureaucratic arm of its provision – is incredibly 

comprehensive, and seeks to “support every deficiency and grievance within the three 

Shi’a areas.”117 Hezbollah’s reconstruction sub-section of its Social Services Section has 

been known to act as a surrogate for the Lebanese Government, providing critical 

assistance to Shi’a in southern Lebanon, as well as in Bekaa. This reconstruction 

organization does not limit itself to Shi’a, however, and actively helps other populations 

as well. After the 2006 war, Hezbollah was able to strike out on its own, executing a 

reconstruction initiative without support from the government. The result of these 

activities has been a perception that Hezbollah is able to meet popular demand when the 

government cannot.118 

                                                 
116 Melani Cammett, “Sectarianism and the Ambiguities of Welfare in Lebanon,” Current Anthropology 

56, Supplement 11 (October 2015): S76–S85. 
117 James B. Love, Hezbollah: Social Services as a Source of Power, JSOU Report 10-5 (Hulbert Field: 

Joint Special Operations University, 2010), 22, http://jsou.socom.mil/JSOU%20Publications/JSOU10-
5loveHezbollah_final.pdf; and, James B. Love, Hezbollah: A Charitable Revolution (Fort Leavenworth, 
KS: School of Advanced Military Studies, United States Army Command and General Staff College, 
2008), https://apps.dtic.mil/dtic/tr/fulltext/u2/a499513.pdf. 

118 Love, Hezbollah: Social Services as a Source of Power, 22–23; and, Love, Hezbollah: A Charitable 
Revolution. 
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This chapter will show how governance objectives and high competition led 

Hezbollah to adopt a Super Provider model of social service provision. First, it will 

provide a brief history of the group’s development. It will then trace the evolution of the 

group’s social service provision strategy over two distinct phases in its lifecycle 

punctuated by the signature of the Taif Agreement in 1989.119 Next, this chapter will 

discuss how the group’s objectives and the competition it faced influenced Hezbollah’s 

Super Provider status. Ultimately, the Hezbollah case shows that, as an insurgent 

organization pivots towards governing as an objective, and as competition against this 

organization expands, it will grow its social service provision, extending it more broadly 

to more groups and in a more formalized, consistent way.  

Historical Overview 

The area that comprises modern-day Lebanon has a centuries-long history of 

being a multi-confessional region; and it has an equally long history of inter-confessional 

strife. Following World War I, the League of Nations delegated the Syria mandate to 

France, and along with this mandate came Lebanon as well. The French cleft Lebanon 

from Syria, creating a new nation-state. French oversight of the country continued in 

some form until the end of World War II. Lebanon held its first independent elections in 

1943 and transitioned to a fully independent state on January 1, 1944.120 

                                                 
119 The year 1992 marks a significant turning point for Hezbollah because the organization participated in 

national elections, winning eight Parliamentary seats. See, Mapping Militant Organizations, 
“Hezbollah.” 

120 “Lebanon,” Country Guide Page, The Washington Post, accessed October 4, 2018, 
http://www.washingtonpost.com/wp-srv/world/countries/lebanon.html?nav=el. 
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Since its ascension to statehood, Lebanon has experienced sporadic conflict, 

followed by stretches of peace that have allowed it to rebuild and progress. Though an 

insurrection broke out briefly in 1958, the 1950s and 1960s generally ushered in an era of 

peace that enabled Lebanon to build up its finance and tourism sectors. Eventually, 

Lebanon was able to establish itself as a regional financial hub. This prosperity was not 

experienced evenly across the Lebanon population, however. In fact, the distribution of 

Lebanese wealth tended to favor Beirut at the expense of the south and Bekaa Valley. 

This uneven distribution of wealth was exacerbated by an influx of Palestinian refugees 

fleeing the Arab-Israeli War, and later, Jordan. By the 1970s, Lebanon had also taken in 

members of the Palestinian Liberation Organization (PLO). This, combined with growing 

numbers of Muslims in the country, stoked sectarian tensions between Christian and 

Muslim populations.121 What started as a Phalangist-versus-Palestinian conflict grew to 

include multiple sects. By the end of this civil war, over 40,000 had been killed, 180,000 

wounded, and many displaced. Furthermore, Beirut was redrawn – cut in half to 

accommodate Christians on one side and Muslims on another.122 

Lebanon’s civil war, lasting roughly from 1975 to 1990, involved several 

international actors, as well. The United Nations Interim Force in Lebanon (UNIFIL) was 

deployed in 1978, tasked with a monitoring and humanitarian assistance mandate. 

Throughout its time in Lebanon, UNIFIL ranged from 2,000 to 15,000 troops, and the 
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mission remains in place today.123 Israel was also a critical player in Lebanon’s conflict. 

Israel invaded Lebanon in June 1982. Launching an initial attack against Beirut, Israel 

supported Christians by conducting “clear” operations that gave Christian fighters access 

to Palestinian areas.124 Syria was also heavily involved in Lebanon’s affairs. It pursued 

diplomatic avenues to peace in 1976, but then launched a military intervention in May of 

that year in a bid to end violence in Lebanon. The Arab Deterrent Force (ADF), 

established after the peace talks at the Riyadh Conference, provided a mechanism that 

legitimized the continued presence of Syrian military forces in Lebanon.125 Syria finally 

withdrew its military forces from Lebanon in 2005, though allegations persisted that 

Syrian intelligence operatives remained behind.126 

It was in this complex landscape that Hezbollah took shape and matured. The 

group began as an uncoordinated hodge-podge of young Shiite revolutionaries. By the 

mid-1980s, the group began to gel into a more organized body.127 In 1992, Hezbollah 

participated in Lebanese elections, the first held in post-war Lebanon. This moment 

marked a critical shift in the organization’s culture; throughout the 1980s, it rejected 

participation in the Lebanese government. But by 1992, Hezbollah had come to accept 
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that the pluralism of Lebanese society meant that Islamic statehood was not an 

immediately achievable option. Following the ideas of Shiite cleric Shaikh Muhammad 

Hussein Fadlallah, Hezbollah began to take up the mantle of “gradual reformation.”128  

Hezbollah’s Provision of Social Services 

Social Service Provision, Pre-Taif Agreement. 

Hezbollah began providing social services almost from its inception. It drew from 

a long succession of Iranian and clerical experience to do so. Musa al-Sadr, a prominent 

Shi’a cleric known for his contribution to Iran’s religious renaissance, is largely credited 

with Hezbollah’s entry into the social services market. Al-Sadr understood the need to 

court popular support under the conditions Hezbollah faced in Lebanon. He conducted a 

series of social projects from the 1950s-1970s that built the Movement of the Deprived 

and Disinherited and eventually set the stage for Hezbollah’s birth and evolution. Even 

after his disappearance in 1978, al-Sadr’s legacy continued to serve as a rallying cry for 

Shi’a in Iraq, Iran, and Lebanon.129  

Hezbollah’s birth was predicated on this long-standing tradition of Shiite 

provision of social services to make organizational gains. Hezbollah leadership 

understood from the outset that its fighters would not be separate from Lebanese society; 

rather, they would be enmeshed within it, and so too would military operations. This led 
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Hezbollah to develop what Boaz Ganor and Frank Hoffman call a hybrid organization – 

one that concurrently runs violent operations and provides for social welfare.130  

Provision. To build this hybrid organization, Hezbollah’s social services approach 

started by leveraging its connection with Iran to attain quick wins while rapidly building 

the bureaucracy needed to support the organization’s social welfare goals. Prior to 

Hezbollah’s establishment, a series of Iranian-funded philanthropic organizations began 

establishing a network of institutions – from religious to education-based – serving the 

Shi’a population. Hezbollah was able to tap into these networks either directly or through 

Iran as a means of establishing inroads into the social services market.131  

Service Variety. These connections were the starting point for a broader set of 

social services strategies that developed in the 1980s that the organization itself was 

responsible for providing. First, Hezbollah began to provide financial aid to families in 

distress, including payments to the families of deceased Hezbollah fighters. This 

assistance was typically provided through the network of charities described above or by 

Hezbollah’s own institutions. Second, Hezbollah began to establish a health care system. 

The system comprised two hospitals – one in Bekaa Valley and one in Beirut – as well as 

17 medical centers. This system also included dental clinics and pharmacies. Hezbollah 
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also expanded upon the educational systems already established prior to its foundation, 

but targeting students with recruitment potential. Finally, Hezbollah built a series of 

media channels. It also used mosques with which it was affiliated to spread its message 

and recruit additional members. Through these four pillars of social service development, 

Hezbollah began to fashion itself into a well-connected social service provider, focusing 

specifically on the improvement of Shiite conditions and beginning to address their 

asymmetrical access to such services.132 

Organizational Formalization. Hezbollah’s bureaucratic structure was also 

cultivated at this time in a way that facilitated the slow expansion of social services the 

organization offered. Hezbollah’s principal organizational structure consists of a Shura 

Council at its head with three branches underneath it – a military branch, a political 

branch, and a social service branch. The social service branch was composed of several 

sub-branches, many of which were formed between 1984 and 1985: the Martyrs 

Foundation, the Jihad al-Binaa Development Group (JBDG), the Islamic Health 

Organization, the education division, and a women’s and children’s organizations.133  

Sustainment and Inclusion. A persistent wartime environment presented 

Hezbollah with an opportunity to sustain and grow the services it offered. One of 

Hezbollah’s most powerful examples of the sustainment and inclusion of its social 

services is its reconstruction efforts in Lebanon. In 1985, it began offering reconstruction 

for homes destroyed in the violence through its newly established Jihad al-Binaa, or 
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Reconstruction campaign. This campaign endured at least until 2006, if not beyond. 

Through Jihad al-Binaa, Hezbollah rebuilt 1,200 homes by 1993 and an additional 16,000 

before 2006.134 This work helped Hezbollah build a wealth of support within Lebanon, as 

its reconstruction efforts were juxtaposed with the destruction wrought by the SLA and 

Israel.135 Hezbollah’s reconstruction services were not observably available to non-

Shiites until after the Taif Accords were signed;136 however, Hezbollah officials have 

claimed that Hezbollah’s services were always open to non-Shiites.137 The combination 

of service variety, formalization, sustainment, and inclusion gives Hezbollah a “high 

provision” rating for the services it provides.  

Drivers of High Levels of Social Services Provision 

Establishing Governance Bona Fides through Service Provision. While 

Hezbollah decided early not to pursue the establishment of an Islamic state as an 

immediate objective,138 service provision offered Hezbollah a unique opportunity to 
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begin to make an argument in favor of integrating some form of Islamic governance into 

the Lebanese state system, perhaps more than any other governance activity. Hezbollah 

saw service provision as a means to apply a philosophy echoed in the Quran: “Feed those 

who need it, but do so especially when or where the sources of sustenance, physical, 

moral or spiritual are cut off.”139  

This service provision, targeting a uniquely disenfranchised population and in the 

midst of a civil war, was an easy way to demonstrate Hezbollah’s particular brand of 

Islamic benevolence to the population it was most interested in influencing – the 

Lebanese Shiites. In fact, Hezbollah used the principles of da’wa (social welfare) and 

jihad (military resistance) as an effective argument in favor of its ability to govern.140 The 

stark contrast between Hezbollah’s military wing, which at the time focused on 

countering Israel, and its social services, which focused on the Lebanese population, 

enabled it to cultivate a dual identify during the 1980s. On one hand, it was a fierce 

fighting force; and yet on the other, it offered services superior to the Lebanese 

government’s. The result was that Hezbollah was able to leverage this dual identify to 

gain legitimacy in Lebanon as an effective alternative to the governing authority.141 

Using Social Services as a Tool in Competition. Hezbollah also chose to provide 

social services because of the significant competitive advantages that this provision gave 
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the organization. The first fruits of social service provision was increased membership 

and recruitment.142 This ensured Hezbollah could mount a resistance campaign against its 

primary enemy – Israel. Hezbollah’s recruitment was so effective against Israel that it 

experienced success at the outset against the IDF in 1983. Combined with the services it 

provided, Hezbollah was able to parlay this success into a larger support base with a more 

diverse cadre of members. Eventually, this diversity, and the enhancement of Hezbollah’s 

capabilities as a result, grew the organization into “a major opponent to Israel.”143  

Hezbollah also used social services as part of a broader strategy to distinguish 

itself from its major internal competitors – particularly the Lebanese government144 and 

Amal145 – but also from lesser competitors – namely the Maronite and Druze factions in 

the Lebanon.146 Competing with the Lebanese government, particularly in the 1980s and 

through social services, was a relatively easy feat for Hezbollah to accomplish. 

Hezbollah’s Shiite constituency had been long-neglected by the government, which 

opened this population up to influence from sectarian organizations like Hezbollah. The 

Lebanese government’s inability or unwillingness to compete in the social services realm, 

however, established a different dynamic for the state of play. It both opened the door for 

Hezbollah to establish governing legitimacy and also created space for other 
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organizations to attempt to gain support from the same constituency Hezbollah was trying 

to court.147 

The character of the competition, then, pitted Amal and Hezbollah against each 

other – each attempting to gain the bulwark of Shiite support in the south. Unsurprisingly, 

these groups adopted different strategies in a bid to present clear choices to the 

population and make the case for primacy. Amal chose to present the population with a 

recognizable model of provision – one built on patronage and identity politics.148 It did 

not make more significant efforts to counter Hezbollah because Amal leadership did not 

consider Hezbollah to be a significant threat in the early-to-mid 1980s.149 Unfortunately, 

by the time Amal might have reconsidered this assumption, it was unable to build the 

bureaucratic structures necessary to provide the breadth of services the Shiites required; it 

was both unable to raise sufficient funds and unable to build an organizational approach 

to service provision that would rival Hezbollah. It was forced instead to rely on the 

Council of the South, a social welfare organization created in 1980 that had links with 

Amal, as well as the authority and funds to provide services.150 Hezbollah, however, 

understood it would need to present the population with something new in order to 

sufficiently challenge a longer-standing, better understood organization. It subsequently 
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chose social service provision as a tool to set it apart and to set a high bar for this 

provision. The result was a not-too-gradual winning over of the Shiite population that 

helped Hezbollah supplant Amal as the organization of choice for Lebanese Shiites.151 

For Hezbollah to demonstrate its reach, however, it would also need to 

outcompete non-Shiite organizations. While this effort did not begin in earnest until after 

the civil war ended, Hezbollah at least paid lip service to providing services that were 

open to non-Shiites. In this way, they were used the 1980s as a time to showcase their 

ability to provide broad, sustained services and suggest these services may be 

improvements to what non-Shiites were able to access.152 It helped Hezbollah’s case that 

some of these other public assistance programs were not as all-encompassing. In the 

wake of the Mountain War between the Druze and Maronites in 1983, the Druze 

Progressive Socialist Party (PSP) established the Civil Administration of the Mountain 

(CAOM). CAOM mimicked state organization and only covered certain villages. Its 

primary job was to deal with crises, but many longer term problems remained, such as 

sheltering displaced persons, rebuilding schools, and restoring other disrupted services. 

Its ability to provide services was complicated by a lack of resources – the organization 

relied primarily from checkpoint fees to fund its operations. Nevertheless, the Druze still 

considered CAOM to be an effective organization, even if it was unable to meet the 

                                                 
151 Norton, “The Role of Hezbollah in Lebanese Domestic Politics,” 475–491; Azani, “The Hybrid 

Terrorist Organization;” Love, Hezbollah: Social Services as a Source of Power; Love, Hezbollah: A 
Charitable Revolution; and, Harik, Papers on Lebanon 14, 20–55.  

152 Flanigan and Abdel-Samad, “Hezbollah’s Social Jihad”; and Cammett, “Habitat for Hezbollah.” 



 

  78  
 

population’s broad needs, and continued to call on the Lebanese government to reinstate 

a leadership role in social welfare.153  

The Maronites, through the Lebanese Forces, relied on the Popular Committees to 

tend to the service needs of the population. While these committees were initially begun 

in the 1970s, they were able to provide a variety of services, including healthcare and 

reconstruction. Because of the Maronites’ control of the Lebanese government prior to 

the civil war, the Popular Committees were able to leverage government equipment to 

provide services. They were also able to raise significant funds from tax extraction and 

donations. While the Maronites were able to a breadth and depth of services, their 

association with the Lebanese government and the status quo was less likely to influence 

the disenfranchised during the civil war.154 

Social Service Provision, Post-Taif Agreement. 

Even prior to the signature of the Taif, the organization had begun to provide 

significant social services to the Lebanese population.155 But Hezbollah’s shift in 

objectives to governance through political participation and the political competition it 

faced translated into a decision to increase the variety and broaden the availability of the 

social services it offered.156 In fact, “[t]he majority of Hezbollah’s campaign platform for 
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the parliamentary and municipal elections centered on social services like health care, 

youth services, infrastructure improvement, and education.” 157  

Hezbollah expanded its social service infrastructure by building schools and 

hospitals as the civil war came to a close in 1990.158 Between the end of the 1980s and 

2002, the Jihad al-Binaa organization alone built or improved 9,000 homes, 800 

businesses, 100 mosques, 35 schools, 13 public health facilities, eight cultural centers, 

and seven agricultural centers. Between 1996 and 2001, Hezbollah’s education 

organization awarded $14 million in scholarship funding. Its healthcare organization at 

the time provided for an estimated 500,000 people, either for free or at reduced cost. By 

2007, half of Hezbollah’s budget was allocated to the Social Service Branch.159 

Hezbollah also began reaching out to confessions beyond its main Shiite 

constituency. In the early 1990s, it launched a television station – Al Manar – and opened 

a media relations office.160 The offering of communications and messaging that could 

reach beyond Hezbollah’s original constituency helped it spread its message to other 

confessional groups in Lebanon.161  
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Drivers of High Levels of Social Services Provision 

Hezbollah’s decision to enter into Lebanese politics meant that it not only needed 

to continue to compete with violent actors in Lebanon, but also needed to undertake non-

violent competition in the political arena. To both make a political argument for support 

across groups and confront significant competition, Hezbollah chose to focus on two 

issues that set it apart – its resistance narrative to Israel and its ability to provide high 

quality social services.162  

Prior to its decision to enter into politics, Hezbollah was already providing a 

variety of social services. To compete with other political organizations, and win over 

non-Shiite sects, Hezbollah had to grow the services it offered and expand their 

availability.163 It was no longer acceptable to overwhelmingly provide to a Shiite-

dominated constituency. Not only did the organization tone down its anti-Christian 
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rhetoric, but it also offered Christians significant support. Perhaps the most noteworthy 

example of this is when Hezbollah provided reconstruction services to Christians in 

towns like Dahiyeh, who lost their homes in the 2006 Israeli conflict. The result was a 

growing sense of allegiance to the group even among the non-Shiite population. 164  

Hezbollah’s Objectives 

Objectives, Pre-Taif. 

Hezbollah took shape between 1982 and 1983. It began as a loose confederation 

of Shia militia groups that sought to counter the Israeli invasion of Lebanon and the 

advancement of Israeli troops to Beirut.165 As a young organization, Hezbollah was 

comprised almost entirely of young members, but with the backing of Iran and, to a lesser 

extent, Syria. Iran saw Hezbollah as the “realization of the revolutionary state’s zealous 

campaign to spread the message of self-styled ‘Islamic revolution’.”166 It was in this 

complex environment that Hezbollah took root and began to grow. 

Hezbollah’s objectives are inextricably linked to those of Iran. The 1979 Iranian 

Islamic Revolution demonstrated to Islamic organizations around the globe, and 

particularly in Lebanon, that a well-organized, Islamic movement could achieve 

considerable success. The promise of this model was particularly appealing to the ad-

Da’wa faction of Amal, the primary Shiite militant organization operating at the time. 
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This appeal was so alluring that this faction eventually splintered from Amal to join the 

newly emerged Hezbollah. The ad-Da’wa brought with them an adherence wilayat al-

faqih, an Iranian doctrine that recognized Khomeini as the “supreme political 

authority.”167 

Wilayat al-faqih became the founding doctrine used by nine representatives from 

various Shiite organizations to establish Hezbollah. Three of these founders were ad-

Da’wa, but perhaps more significantly, six others came from different organizations, 

including Amal. All agreed on “a common political platform, which adhered to Iranian 

leadership and called for jihad against Israel.”168  

By 1985, Hezbollah issued its first organizational document. Addressed to the 

“Downtrodden in Lebanon and in the World,”169 this document argued for the power of 

organized faith-based action as an antidote to secularism. It presented a model intended to 

be juxtaposed against what it claimed was a failure of Western ideology to rescue Islamic 

peoples from their oppressors. Through this opening salvo, Hezbollah presented an 

alternative worldview – “neither East nor West.”170 By this, Hezbollah established itself 

as a middle-ground for the developing world caught between the United States and Soviet 

Union. The United States, however, was treated as Islam’s worst enemy and Israel as its 
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weapons of choice against Muslims in Lebanon. This first document, then, established 

Hezbollah’s primary enemies and the value its leadership felt it would add to the Islamic 

community.171 

Hezbollah, then, adopted an almost singular focus on ousting Israel from Lebanon 

in the 1980s. When Israel entered southern Lebanon, it occupied approximately 10% of 

Lebanon’s territory from 1985-2000, much of which was inhabited by Shiite Muslims. 

Having already cultivated grievances with Israel for the displacement of thousands of 

Shiites upon Israel’s inception, Israel’s invasion of Lebanon cemented this Shiite-Israeli 

resentment. Hezbollah formed on the tide of Iranian Shiite successes and based on a 

foundation of jihad against Israeli occupation of southern Lebanon.172 As such, Hezbollah 

has been careful to restrict much of its military activities to “Israeli-occupied ‘Security 

Zones.’”173 This is not to say that Hezbollah only focused attacks on targets that would 

directly threaten Israel, but rather, in support of its wish to avoid being labeled a terrorist 

organization, it has clung closely to the narrative of Israel as a violator of Lebanese 

sovereignty to help justify its use of violence.174 

In addition to its desire to oust Israel, Hezbollah also sought the establishment of 

some sort of Islamic model of government. What the 1985 letter did not clarify was how 

this model would be implemented in Lebanon or indeed if it would be restricted to the 
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Lebanese state. Hezbollah did not specify how Islamic rule would be applied to Lebanese 

governance, nor did it state if it would seek the application of shari’a law. Rather, 

Hezbollah continued to express disapproval of the current Lebanese system of 

government but offered no viable alternative. Instead, it suggested that the Lebanese 

population would eventually enjoy the right to self-determination but that, if they were 

able to freely select such a system, they would select one of Islamic governance. Until 

this occurred, Hezbollah asked Sunni and Shi’a clerics to educate Lebanese Muslims 

about the political paths they should follow.175  

The young members of Hezbollah approached governance during the 1980s with 

a more hardline perspective. Relying on the education they received from Ayatollahs 

Rullah al-Musavi Khomeini and others in Iran and Iraq, Hezbollah’s early leadership felt 

strongly it could not accommodate a “corrupt political system.”176 The early life of the 

organization, then, adopted a contemptuous view of the Lebanese political system.177 

Thus, Hezbollah adopted what it called a “revolutionary vanguard” approach to 

Lebanon.178 This approach drew lessons from Iran and argued that the safeguarding and 

ushering in of Islamism would translate into victory. In this role, Hezbollah’s function 

was to establish a foundation for a Muslim state apparatus with global impact. But it was 

not to be that state apparatus.179 
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This initial perspective on governance meant that Hezbollah had almost no choice 

but to focus first on the ousting of Israel.180 To do this, it would have to build a fighting 

organization. What set Hezbollah apart from so many insurgent organizations was that, 

while it initially had no intention to participate in Lebanese government, it did directly 

link society and military. It understood that social linkages would help build military 

might. Thus, even though governance was initially a secondary objective for the group, it 

clearly recognized the need to engage society to build up its ranks and capabilities.181 

This perspective pushed Hezbollah into some limited, governance-like activities early in 

its evolution. Indeed, “Hezbollah… used the provision of social, religious, and 

educational services as an engine for recruiting people to its ranks and as a means of 

disseminating its fundamentalist Islamist platform.”182 Therefore, governance objectives, 

even if secondary, helped mold Hezbollah’s decision to provide services as a means of 

initial societal outreach.183 

Objectives, Post-Taif. 

Phase 2 of Hezbollah’s operations began as the civil war ended. This phase is 

characterized by a fundamental change in how Hezbollah saw itself. While it maintained 

its anti-Israeli resistance identity, it shifted from a posture of operating external to the 

Lebanese government to wanting to work within it.184  
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The Taif Agreement of 1989 ushered in significant change to the Lebanese 

political landscape. The accords formally ended Lebanon’s civil war and prescribed the 

disarmament of all militia groups.185 Perhaps more importantly, the Taif Agreement 

shifted the distribution of power across state structures. This occurred through three 

macro-level shifts: 

1. The new conceptualization of how Lebanon’s state unity would be 

preserved given its sectarian diversity; 

2. The shift of executive power away from the president and to the Council 

of Ministers; and 

3. The adoption of “the principle of parity between Muslims and Christians” 

across branches of government and the civil service.186 

While the Taif Agreement had several flaws that have been the subject of 

academic debate,187 it did have a significant impact on Hezbollah. The agreement 

effectively created an opening for Hezbollah to participate more fully within the 

Lebanese political system. Post-Taif, Hezbollah was able to enter into Lebanese politics 

as a political party itself, while still managing to hold onto its arms.188 It accomplished 
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this by working with an emboldened Syria to strike a compromise – it gave up its arms in 

Beirut, but justified holding onto them in the south by arguing that it would need 

weapons to counter the still-armed, Israeli-backed South Lebanese Army.189  

After Taif, Lebanon turned to the question of elections, and with it, so did 

Hezbollah. The first post-conflict election was slated for 1992, 20 years after the last 

round of elections. The prospect of renewed elections raised an existential question for 

Hezbollah. Would it cling to its refusal to work within what it saw as an illegitimate 

government? Or would it try to create change from within? With Iran’s support, 

Hezbollah opened the debate within its ranks and focused on several key questions: 

 Could it legitimately work within a non-Islamic government? 

 At what points should faith bend to accommodate more practical 

considerations? 

 What would be the ideological cost for Hezbollah by participating?190  

The lines of this debate were drawn between the group’s old guard, dedicated to 

preserving Hezbollah’s revolutionary identity, and more practical leadership, who saw 

the advantages of working within the system. The old guard was led by the organization’s 

emir, Sheikh Subhi Tawfili; while the more pragmatic faction was represented by Abbas 

Al-Musawi and Hassan Nasrallah.191 To wrestle with this debate, a group of twelve 

leaders within Hezbollah’s organization were selected discuss these issues and adopt a 
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final decision. In the end, 80% of the leadership decided to go forward with the decision 

to participate in Lebanon’s elections.192 Proponents argued that the decision to enter 

Lebanese politics would allow Hezbollah to insert its form of Islamic resistance into the 

country’s legal and political landscape; it would permit the group a means by which to 

appeal to other sects of Lebanon’s pluralistic society; and finally, it would grant it an 

entrée into the institutions necessary to improve “health and welfare services for its 

constituents.”193 

The decision to enter Lebanon’s political sphere marked a fundamental shift in 

Hezbollah’s strategic objectives. No longer would it watch from outside Lebanon’s 

pluralistic political system; now it would be integrated into it. The 1992 elections resulted 

in Hezbollah gaining eight Parliamentary seats.194 Four years later, Hezbollah carried 

more than 80% of Shia votes.195 Its integration into the Lebanese political system, 

however, did not translate into a relinquishing of its anti-Israel stance. Hezbollah 

continued to cling to the mantle of resistance, actively opposing Prime Minister Rafik 

Hariri’s push for peace with its long-time foe.196 Hezbollah also continued violent 

operations against Israeli forces. This approach earned it credit for Israel’s eventual 

withdrawal in 2000, while assuring it an enduring foothold in Lebanon through its 

political participation.197 
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Hezbollah’s Competitive Environment 

Competition, Pre-Taif. 

Throughout its history, Hezbollah’s interaction with other groups has rarely been 

constant, with the exception of Israel. Its other external relationships, particularly its 

relationship with Syria, have also been subject periodic change. At times, Syria was a 

supporter of the organization; at others, Hezbollah targeted Syria-backed groups in 

northern Lebanon. Hezbollah’s relationship with internal actors has been no less 

complex. Its approach to the Lebanese government has, at times, been characterized by 

violent opposition; while at other times, Hezbollah has acted as a proxy, offering to 

provide for Shiites in the south what the government could not. Hezbollah also has a 

checkered past with fellow sectarian groups, particularly Amal, its primary Shiite 

competitor in Lebanon. Only Israel has remained its consistent competitor, a relationship 

that was unyielding from the group’s inception until the present. And often, this violent 

opposition was levied against Israel’s allies, such as the United States.198   

Hezbollah’s principal competitors during phase one of its development were 

Israel, Syria, and Amal. This competitive environment was characterized by a slow rise in 

the number of competitors the group faced in a particularly small geographic location. 

What began as a fight against one powerful foe grew into a series of fights with 

several.199 
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External Competitors 

Israel. Israel was the competitive catalyst that sparked Hezbollah’s emergence, 

and it constituted the group’s most persistent and critical foe. Israel’s interest in Lebanon 

far pre-dated the rise of Hezbollah, but its entry into Lebanese territory occurred much 

more closely to the group’s birth. In 1976, Israel used the Lebanese government’s 

collapse as pretext to offer Christian groups near the Israeli-Lebanese border protection. 

Israel then set about consolidating its gains in the south by rejecting the presence of 

outside forces, such as Syria. This kept South Lebanon free of additional international 

actors and ensured Israel could attack Lebanese Joint Forces at will. By 1978, Israel had 

invaded Lebanon from its southern border to the Litani River, only to retreat following a 

UN Security Council resolution. Israel’s attacks against Lebanon, including its civilians, 

continued after this retreat, however, and in 1982, Israel pushed north into Lebanon 

again.200   

Because Hezbollah’s birth and strategic objectives were directly linked to 

countering Israel, it is considered Hezbollah’s primary enemy, and it was against this 

enemy that much of Hezbollah’s insurgent strategy was designed. Hezbollah adopted a 

set of guerilla warfare tactics designed to mimic the body count the US experienced in 

Vietnam. Hezbollah benefitted by having relatively experienced membership, battle-

hardened either through participation in Lebanon’s previous wars or from training in Iran. 

Central to this approach were the thirteen principals of war enunciated by Haj Hallil, the 
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organization’s Director of Operations. These principals outlined tactics that called for an 

avoidance of protracted conflict in favor of a strike-and-retreat format that would enable 

Hezbollah fighters to escape prior to the arrival of the Israeli Air Force. To this end, 

Hezbollah kept its training camps mobile and sought to preserve their numbers of 

fighters.201 

Even in its early years, Hezbollah proved to be relatively effective at establishing 

a strategy to counter Israel. Its tactics, however, remained somewhat rudimentary, even if 

effective, at this time. It began with IRGC-led seizures of bases and infrastructure in 

Baalbek. This initial grab was followed by a spate of suicide bombings against Israeli 

targets, including Israel’s allies. Not only was Hezbollah able to find and recruit a bench 

of martyrs, these attacks brought with them significant casualties. Hezbollah’s attack on 

the IDF headquarters building in Tyre, for example, resulted in the deaths of 75 Israelis. 

Hezbollah relied primarily on car bombs to inflict mass casualties and significant 

structural damage. The effectiveness of these tactics has exactly the strategic impact that 

Hezbollah intended. It resulted in the US withdrawal from the Multinational Force 

(MNF) in Lebanon, as well as France’s decision to exit the country as well. This exit left 

Israel more isolated.202 
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Between 1985 and 1990, Hezbollah was emboldened. It expanded its tactics 

beyond car bombings to including hijackings and kidnappings. By 1988, the group had 

kidnapped approximately 80 people from various countries, many of them Israel’s allies, 

and had conducted hijackings of international aircraft. In Lebanon itself, Hezbollah 

increased the tempo of its operations against Israel in South Lebanon. But this came at a 

cost. Hezbollah’s support in the south became more tenuous as civilians experienced an 

increased tempo of Israeli counter attacks. This tit-for-tat violence ensured Lebanese 

civilians paid the price for Hezbollah’s attacks against Israel. This dissatisfaction among 

the populace allowed Amal to intercede with an alternative model that would involve a 

de-escalation of tensions with Israel. Thus, out of Hezbollah’s vehemence to counter 

Israel grew a new, more locally intertwined competitor that posed a threat to the 

organization’s livelihood.203  

Syria. Hezbollah’s relationship with Syria was much less antagonistic than with 

Israel. In fact, when Hezbollah first came into existence, it was bolstered by an agreement 

between Iran and Syria to establish an armed group in Lebanon.204 The group’s 

relationship with Syria, however, begins with Amal. Even prior to the Iranian revolution 

in 1979, Amal members often found a safe-haven in Syria. Once Israel invaded Lebanon, 

Syria knew it would need to continue to work with Iran, just as it had against Iraq, to 

maintain its influence in the region, and more specifically, in Lebanon. To this end, both 

Syria and Iran understood that a political movement in Lebanon was necessary to counter 
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Israel, but Amal was largely unwilling to build a political party on a religious foundation. 

The two then pivoted to the newly formed Hezbollah as a potential solution. While Iran 

was largely the author of Hezbollah’s beginning, Syria became a critical ally needed to 

help move people, weapons, and funds into Lebanon.205 

Though Syrian leadership supported the idea of Hezbollah, they often came into 

conflict. Almost from the Hezbollah’s inception, there was episodic violence between the 

two. For example, Syrian armed forces beat Hezbollah back from a suburb in Beirut, 

denying it entry and stoking tensions between the two. Thus, while Syria enabled 

Hezbollah at a macro level, by providing a thoroughfare for support to reach it from Iran, 

on a micro level, the relationship suffered from violence from the start.206 

Internal Competitors 

Hezbollah’s primary competitor inside Lebanon was fellow Shiite organization 

Amal. Amal’s re-emergence was precipitated by Israel’s 1978 invasion of Lebanon.207 

During its adolescence, the group began to rise in popularity. It owed its success largely 

to its willingness to fight Palestinian groups and advocate for improved treatment of 

Lebanese in contested areas. Amal, however, suffered a set-back after the death of 

Lebanese-Iranian cleric al Sayyid Musa al-Sadr. It had begun to regain its foothold 

amongst the Shi’a population when Hezbollah formed.208  
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At the time of Hezbollah’s emergence, Amal’s influence was waxing. Lebanese 

Shiites viewed Amal as a protector. Before Hezbollah, Amal’s business model involved 

reaping the rewards of offering Shiites representation in a political climate in which the 

government was defunct. What the group lacked, however, was cohesion and discipline, 

which created room for a better organized group – like Hezbollah – to compete for 

primacy.209  

A natural competitive relationship, therefore, arose between Hezbollah and Amal. 

This relationship came to be for two reasons. First, a portion of Hezbollah’s new 

membership came from Amal defectors. This established Hezbollah as a legitimate 

alternative for the Lebanese Shi’a population. Second, while both groups had links to 

Iran, they adopted from these connections different philosophies. While Amal was 

reformist, it was also willing to work within the confines of the Lebanese political 

landscape. This earned Amal connections with the clientelism, corruption, and bourgeois 

characteristics of the Lebanese government. While this model was built on familiarity, 

giving the population something it would recognize, it was also built on the patronage 

system. This system contrasted starkly with Hezbollah’s service-oriented model.210  

Tensions between Hezbollah and Amal rose steadily during the 1980s. It first 

erupted into violence during the War of the Camps in the mid-1980s. This skirmish began 

as a clash between Amal and Palestinian groups, with Syria backing Amal. Hezbollah 

then joined the conflict on the side of the Palestinians. Violence erupted again between 
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1988 and 1989. This time, the conflict began as a more direct fight between Amal and 

Hezbollah – both of whom were seeking to carve out rights over the Shi’a population in 

the south and in Beirut.211 This skirmish was the last major episode of violence between 

the two organizations, though smaller battles persisted sporadically even after the 

Lebanese civil war ended in 1990.212 The result of these clashes, however, was that 

Hezbollah was able to carve out a stronghold in southern Beirut and gained ground in the 

south; but Amal was not ousted.213  

The Lebanese Government – The De Facto Competitor 

The Lebanese state was weak even prior to the start of the civil war. This 

weakness led the population to seek public goods from informal patronage networks – 

wasta. Any exclusion from access to wasta meant exclusion from public goods. Access to 

these networks was most often determined by which network a person joined; most of 

them were controlled by “urban-based merchant elite political leaders.”214 Prior to the 

start of the civil war, these networks were often Sunni, but after the start of the war, these 

networks were replaced with a more diverse set of patrons. This change brought on a new 

system in which networks were defined by militias and confessions. The Lebanese 
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government, therefore, remained in the background, posing only a slight competitive 

threat to any of the other parties carving out influence in the country.215   

By the end of the civil war, the Lebanese state had been damaged in all ways. 

Economically, it suffered from high inflation and a low gross domestic product (GDP). 

Furthermore, the amount of foreign aid flowing into the country was insufficient to restart 

critical functions. Basic goods and services were also non-existent. Hospitals and schools 

were closed; housing and water were difficult to find. This failure of the state to thrive 

created the space necessary for competition to spring up between interested, non-state 

parties, but it did not mean that the state apparatus ceased to exist.216  

Competition, Post-Taif. 

Though the Taif Accords were a harbinger of peace in Lebanon, its primary role 

was to address internal conflict within Lebanon. This meant establishing a power-sharing 

mechanism among Lebanon’s various confessional groups and advocating for 

disarmament among warring factions.217 It dealt less deftly with the presence of foreign 

parties. It did seek to create a pathway to withdrawal of Israeli forces but did so through 

more formalized agreement with Syria. Syria, therefore, was able to maintain its foothold 

in the country, gaining even more power until its withdrawal in 2005. Israel also managed 

to remain in the South, and it did not leave Lebanon until 2000. This meant that these 
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foreign entities were still able to push their agendas through local actors, like Hezbollah 

and its internal competitors, up until the time of their departure.218 

At the same time, a newly rebalanced, confessionally-based system opened the 

door for increased political competition in Lebanon. This occurred by permitting more 

equitable power-sharing among the sects in Lebanon, thereby opening the door wider for 

more diverse competition, albeit political rather than violent, particularly between 

Muslims and Christians in the Cabinet and Parliament. Because all armed groups 

involved in the civil war were encouraged to participate in the political process, the 

competition that existed among them during the civil war was simply displaced to the 

political arena. This meant that the level of competition was roughly the same, if perhaps 

greater because of the changes in representation across confessions, but the currency of 

the competition had changed – from guns and protection to agendas and representation.219  

External Competitors 

Israel. Though the Taif Agreement established Lebanese sovereignty as a key 

goal, Israel’s persistence ensured that it would continue to be considered Hezbollah’s 

principal enemy until 2000.220 In fact, Hezbollah leveraged Israel’s continued presence in 

Lebanon as a unique opportunity to build a narrative surrounding its effectiveness as an 

antidote to Israeli occupation. The post-Taif Lebanon of the 1990s saw an increase in the 

operational tempo of Hezbollah’s attacks against Israel, with the average number of 

                                                 
218 “Taif Accords;” and, Bahout, The Unraveling of Lebanon’s Taif Agreement. 
219 Krayem, The Lebanese Civil War and the Taif Agreement. 
220 Gabrielsen, “The Evolution of Hezbollah’s Strategy and Military Performance, 1982-2006,” 257–283; 

and, Krayem, The Lebanese Civil War and the Taif Agreement. 



 

  98  
 

incidents increasing by a factor of four between 1990 and 2000. The increase in these 

attacks was leveraged to build a narrative that Israel was withdrawing under the strain of 

Hezbollah’s military weight, but it also signaled that, if anything, Taif increased the 

urgency of this competition, rather than ratcheting it under control.221  

Hezbollah’s post-Taif strategy to combat Israel was highly effective but came at 

significant cost. It sustained this increased tempo of operations through 1996, at which 

time it temporarily reduced the number of its attacks against Israel to engage in 

reconstruction efforts in Lebanon. The following year, however, this tempo increased yet 

again and was sustained until Israel’s withdrawal. This willingness to shift its optempo 

ensured Hezbollah could maintain its social services work, even with finite resources, and 

still have the desired impact on Israel. In fact, by 1997, polls of the Israeli population 

indicated the public support of the country’s operations in Lebanon had dwindled. 

Furthermore, the Israeli Defense Forces’ (IDF’s) and the SLA’s morale began to 

plummet and defections increased. Finally, Israel left Lebanon in 2000.222 

Israel’s absence from Lebanon was short-lived, and so 2000 did not mark an end 

to the Hezbollah-Israeli competition. Israel invaded Lebanon again in 2006. Again, 

Hezbollah was able to push Israel back. It used a mix of guerilla tactics and more 

traditional approaches – anti-tank units, rocket fire, and holding ground – to maintain the 

upper hand. It fired 3,917 rockets into Israel in 2006, alone, and posed a significant 
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economic and military threat to Haifa. Thus, through the 2006 invasion, Hezbollah was 

able to demonstrate its ability to politically survive, even while conducting complex 

military operations.223 

Syria. Hezbollah’s relationship with Syria continued to be complicated, though 

less violent, in post-Taif Lebanon. On one hand, Syria continued to see Hezbollah’s 

utility, particularly in countering Israel. It advocated for Hezbollah to remain in the fight 

against Israel, even after the Taif Agreement was signed, which allowed Hezbollah to 

continue violent operations in the Shebaa Farms area and won it significant support 

among non-Shiites, particularly Lebanese Sunnis. Syria also helped Hezbollah ease its 

way into Lebanese politics. Syrian officials reached out to a network of Lebanese cabinet 

and Parliament members in this capacity. This support was not purely altruistic. By 

keeping Hezbollah militarily active against Israel, Syria was able to demonstrate its 

utility as a mediator. Thus, Hezbollah and Syria were able to use each other for strategic 

benefit after the end of the Lebanese civil war.224 

Hezbollah’s post-Taif relationship with Syria came at a price, however. Syrian-

Iranian tensions continued to feed tensions between their proxies in Lebanon – Amal and 

Hezbollah. This tension endured until Israel’s departure from Lebanon. Hezbollah’s 

relationship with Syria, then, did not earn it advancement over Amal, which also entered 
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Lebanese politics after the Taif Agreement was signed. Furthermore, when Hezbollah 

defended Syria against Sunni protests in March 2005, after the Sunni Prime Minister was 

killed, Hezbollah lost a lot of the Sunni support it had gained in the 1990s, as well as 

support of other confessions that disapproved of Syria’s persistent presence in Lebanon. 

While Syria’s departure and the outbreak of war with Israel again in 2005 and 2006 

helped Hezbollah reach out again to multiple confessions, Hezbollah was forced to again 

make a political argument for support, this time without Syria’s backing.225  

Internal Competitors 

The Lebanese Army. The Taif Agreement was intended to begin to empower 

Lebanon, and though arguments abound about its failure to do so, one important element 

of this empowerment was the strengthening of the Lebanese Army. Folded into the 

disarmament, demobilization, and reintegration (DDR) process was the idea that militias 

should turn over their weapons; unfortunately, Hezbollah, Palestinian militias, and the 

South Lebanese Army were exempt from DDR requirements. While the Palestinian 

militias eventually surrendered their heavy weapons in 1991, Hezbollah was able to 

remain armed and maintain control of the Bekaa Valley with 2,000 fighters. This ensured 

the Lebanese Army was not able to hold a monopoly on force, even after the end of the 

civil war. The result was periodic low-level political violence between the Lebanese 

Army and Hezbollah.226 
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Amal. Amal emerged from the War of the Camps a significantly weaker 

organization than it was prior. This was because of a relatively widespread perception 

that Amal’s campaign against the Palestinians in this conflict was unfounded or, worse, 

unjust. The result was a migration of Shiite membership away from Amal and towards 

Hezbollah. This, in turn, translated into a loss of credibility for Amal, as well as a 

reputation for corruption. But Amal also lost people. By 1989, Amal had suffered critical 

numbers of casualties in its bloodiest skirmishes against Hezbollah. Thus, by the time the 

Taif Agreement was signed, Amal had experienced critical set-backs, and Hezbollah had 

reaped the rewards.227  

Just because Amal was weakened does not mean that it ceased to pose a 

competitive threat to Hezbollah. The rivalry that began in the 1980s between Hezbollah 

and Amal persisted in post-Taif Lebanon. Both now vied to gain a political hold of the 

Shiite community in Lebanon.228 The 1990 “government of national reconciliation”229 

was comprised of 30 ministers; each militia was given representation through minister of 

state appointments, except Hezbollah. This is because Hezbollah at first denied the new 

government’s legitimacy; whereas, Amal did not, and therefore gained six appointments. 
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Hezbollah’s hesitancy to more swiftly embrace political participation cost it influence 

from which Amal benefitted, giving Amal a political head-start.230 

Hezbollah also initially proved too suspect of Amal to abandon its perception of 

rivalry with the Shiite organization. As of 1990, Hezbollah continued to find ways to 

move military materiel across the Israeli security zone in an effort to counter Amal’s hold 

on Iqlim al-Tuffah. Hezbollah even violently challenged Amal’s hold on some of its 

southern territories in 1990. Furthermore, just as Hezbollah gained an exemption from 

some of the provisions of Taif and was able to maintain its positions in the south, so too 

did Amal, also justifying its exception as a component of the resistance to Israel.231 This 

led to sporadic violence between the two groups that, while rare, persisted even after 

Israel’s departure. For example, even as of 2013, when Hezbollah stopped an Amal 

official at a checkpoint, conflict broke out between the two groups in Ankoun. This 

competition between these Shiite organizations remained in play after the Taif 

Agreement was signed, and occasionally even resulted in violence.232  

Both Amal and Hezbollah quickly came to understand, however, that this 

continued rivalry was politically expensive. As early as the 1996 elections, the groups 

began a political rapprochement, “forging a common list for… general elections in south 
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231 Norton, “Lebanon After Ta’if: Is the Civil War Over?” 467–472. 
232 Canada: Immigration and Refugee Board of Canada, Lebanon: Amal Movement, including areas of 

operation and control; instances of forced recruitment, particularly of youth; activity, including 
checkpoints and roadblocks within Beirut (2011-December 2013), December 19, 2013, 
https://www.refworld.org/docid/548172874.html. 



 

  103  
 

Lebanon.”233 This began a period of opportunistic alliances formed between Amal and 

Hezbollah to make political gains. Hezbollah’s relationship with Amal began to flourish 

in 2005. “Amal joined Hezbollah in the Lebanese cabinet in 2005 and allied itself with 

Hezbollah and other opposition parties in the legislative elections of June 2009.”234 Amal 

and Hezbollah were also both part of the March 8 Alliance of 2011, so named for its pro-

Syrian agenda. This growing cooperation between the two is largely attributed to Syria’s 

withdrawal from Lebanon, the 2006 conflict with Israel, and a growing polarization 

between Lebanese Sunnis and Shiites. Amal looked to a partnership with Hezbollah as a 

means to maintain its foothold in Shiite politics and also gain some protection from its 

rivals.235   

Other Politicized Sects. After the Taif Accords were signed, power was more 

evenly distributed across sects. Entry into Lebanese politics, particularly seeking 

representation in Parliament, meant that Hezbollah had to compete with 10 non-Shiite 

sects. One way Hezbollah began to face this competition was to continue to carve out 

influence in Shiite-dominated areas where the Lebanese government was weakest or even 

non-existent, while simultaneously abandoning the idea of creating a purely Islamic state 

within Lebanon as a means of reach out to non-Shiite populations.236 Hezbollah also 

sought out non-Shiite support through outreach to non-Shiite parties through coalitions 
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like the Loyalty to the Resistance Bloc and the March 8 Alliance. This political 

opportunism, combined with Hezbollah’s efforts to showcase where the government was 

weakest, set the foundation for the group to make a political case to its Shiite 

constituency, while courting other populations and competing against a wide range of 

political groups. By the 2009 Parliamentary elections, the fruits of Hezbollah’s political 

labors resulted in it obtaining 13 seats in Parliament.237 

Despite a cunning political approach, Hezbollah has encountered a number of set-

backs of its own making. In 2006, Hezbollah experienced a temporary decline in 

popularity when it resorted to political violence. In an effort to argue for minority veto 

powers within the Lebanese political system, it initiated a stand-off between its 

opposition supporters and the government. To push the point, Hezbollah and its 

supporters antagonized Parliament, and violent clashes ensued. The result was a year-

long governmental paralysis and significant damage to Hezbollah’s well-crafted image 

that cost it in the next election cycle. Likewise, in 2011, Hezbollah-affiliated ministers 

withdrew from cabinet following an indictment of four Hezbollah officials by Lebanon’s 

Special Tribunal. Furthermore, Hezbollah has continued to avoid the question of 

maintaining its weapons, as well as issues pertaining to its involvement in Syria. All of 

these issues have kept Hezbollah from becoming fully integrated into Lebanon’s political 

system.238 
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Conclusions 

The Hezbollah case offers an excellent example of a social services Super 

Provider. Over the course of its existence, it has steadily grown the variety of services it 

offers the Lebanese population and formalized this provision within its own bureaucracy. 

It has also ensured its ability to sustain its services over time and gradually adopted a 

more inclusive approach, offering services to non-Shiites in Lebanon.239 

Hezbollah’s objectives and the competition it faced helped drive the proliferation 

of its service provision. When governance was a long-term objective that was not 

intended to be immediately achieved in the 1980s, Hezbollah still was able to start 

building the case for governance by providing these services. The organization reaped the 

rewards of this approach by gaining not only recruits but also a constituency of 

supporters that would eventually serve as an entry point into more legitimate, political 

participation in post-Taif Lebanon.240  

In addition to governance, competition is the second critical driver of Hezbollah’s 

social services approach. In order to recruit enough fighters and supporters to counter 

Israel, Hezbollah needed to successfully distinguish itself from competing organizations 

– especially Amal. Since Amal offered a traditional model of social welfare, Hezbollah 
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was forced to adapt to appropriately compete.241 This drove Hezbollah to create more 

extensive, more formalized, and sustained social services for the Shiite community. The 

result was an influx of recruits and an eventual drawdown of Amal’s ability to continue 

to offer a credible alternative to Hezbollah in Lebanon.242 Post-Taif, Amal continued to 

founder, while Hezbollah used its superior social services to make a case for political 

inclusion.243 Through the offering of services, Hezbollah was even able to use the Israeli 

conflict as a means to garner more political support of non-Shiites by offering post-

conflict reconstruction to those affected in its areas of operation.244 Hezbollah’s wish to 

govern, combined with such significant competition, therefore, helped push the group 

towards a broader, more diverse social services provision strategy, making it the social 

service Super Provider we recognize today.245  
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CHAPTER 5: BY PROXY PROVIDERS – AL QAEDA AND ITS REGIONAL 
OFFSHOOTS 

Introduction 

Al Qaeda offers an interesting case of both Proxy Provision models – Model A, in 

which competition is low and the group wishes to govern, and Model B, in which 

competition is high but the group does not wish to govern. Facing high competition and 

having no governance objectives,246 Al Qaeda Central (AQC)247 began offering social 

services just prior to leader Osama Bin Laden’s death through its regional organizations, 

like Al Qaeda in the Islamic Maghreb (AQIM) and Al-Qaeda in the Arabian Peninsula 

(AQAP).248  
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AQIM, in turn, undertook a similar strategy of provision. AQIM faced a less 

significant level of competition in northern Africa, specifically in Mali, but also wanted 

to build an Islamic state.249 It subsequently also chose, like AQC, to provide by proxy. 

AQIM, then, delegated social service provision to more localized allies like Ansar al-

Dine and the Movement for Oneness and Jihad in West Africa (MUJAO).250  

The purpose of this chapter is to outline the conditions under which both models 

of proxy provision occur, using AQC and AQIM as exemplar cases. This chapter will 

first explore AQC’s evolution to becoming a proxy provider of social services by 

leveraging its regional offshoots, especially Al Qaeda in the Arabian Peninsula 

(AQAP).251 The discussion will then pivot to another regional branch of AQC – AQIM – 

which chose to provide by proxy as well.252 Ultimately, this chapter will provide 
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examples of what the data indicated in Chapter 3 – that Proxy provision is the go-to 

model when the conditions needed to provide are only partially met – either there is no 

wish to govern but high competition or a wish to govern in a relatively permissive space.  

Historical Overview 

Osama bin Laden started Al Qaeda in 1988 in Peshawar, Pakistan. At the time, 

the group was focused on countering the Soviet Union in Afghanistan. Bin Laden is said 

to have established this organization as a counterpoint to Abdullah Azzam’s Services 

Bureau (MAK). Azzam had refused to permit Bin Laden to establish an Arab military to 

counter the Soviets, and so Bin Laden undertook his own endeavor without Azzam’s 

support. While it is unclear when and how Al Qaeda’s focus shifted from the Soviet 

ouster to its more grandiose ambitions of global jihad, discussions began among Al 

Qaeda’s membership about “internationalizing the Jihad” as early as February 1989.253  

Bin Laden saw the Soviet withdrawal from Afghanistan as an indication of how 

successful a Jihadist army might be against powerful foes. Specifically, Bin Laden saw 

victory over the Soviet Union as a sign that the jihadist army he had built may be able to 

serve as a vanguard to “uphold Islam and defend Muslims in any part of the world.”254 

This signaled a fundamental pivot, at least publicly, from an Afghanistan-focused 

organization to one with global ambitions. At this time, Al Qaeda’s principal goals began 

to be formulated and a strategy towards achieving them more clearly outlined.255 
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The period from 1989 to 1996 was one of upheaval for Al Qaeda that never 

allowed it to fully take on the mantle of a violent extremist organization. The group 

moved locations four times during these seven years – from Pakistan to Saudi Arabia, 

then back to Pakistan, next to Sudan, and finally to Afghanistan. Scholars disagree on the 

level of organizational sophistication Al Qaeda adopted during this time. Some, like 

Jason Burke, argue the group was loosely organized and relatively small.256 Others, such 

as Rohan Gunaratna, argued that the group’s identity and organization were much more 

refined.257 Regardless of the group’s level of organization at this time, Bin Laden set out 

in 1990 to shore up its membership. He concentrated on attracting new recruits in Saudi 

Arabia and Yemen first, and used his personal funds to establish and provide training for 

them. He also began to institute bureaucratic components to the organization, such as an 

administrative body and a Shura Council. At this time, the organization was spread across 

various locations, with leadership concentrated in Saudi Arabia and later Sudan, while 

training camps and recruits were in Afghanistan, Pakistan, or Saudi Arabia. By the time 

Bin Laden moved the organization to Sudan, he was also able to extend his training camp 

system into Central Asia. Al Qaeda fighters began to be deployed in more diverse areas – 

such as Azerbaijan, Bosnia-Herzegovina, Somalia, and Uzbekistan.258 Still, however, Al 

Qaeda was only ever implicated in two violent incidents – both in 1992 and only one of 
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which was successful. This signaled the group was beginning to engage in activities that 

would make it a violent extremist organization, but these activities did not proliferate 

until 1998, starting with the bombing in Nairobi.259 

Al Qaeda arguably grew into its violent extremist organizational role from 1996-

2001. By this time, it had multiple safe-havens across Africa and Central Asia.260 Its 

bureaucracy had been consolidated and was backed by a clearer organizational approach 

– “centralization of decision and decentralization of execution.”261 It was during this 

period that Al Qaeda was able to execute its most spectacular attacks, including the 

bombing of the USS Cole in 2000 and the 9/11 attacks of 2001.262  

While Al Qaeda emerged victorious from 9/11, the decade that followed was 

tumultuous and saw a decline in the operational effectiveness of the organization. In the 

wake of 9/11, the US and its Coalition partners launched invasions of Iraq and 

Afghanistan. This pressure successfully thwarted Al Qaeda in attempting additional 

large-scale attacks. Coalition activities forced the organization to change its command 

and control activities, pushing it further underground and limiting communications. Al 

Qaeda then chose to work through affiliate organizations to assist in larger scale attacks 

between 2001 and 2005. It also used the Coalition invasion as an opportunity to gain 

more recruits and make its foray into the insurgency business in Iraq by allying with Abu 
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Musab al-Zarqawi. While Al Qaeda had already begun building a network of affiliates, it 

began a true franchise in 2004, by pairing its name with regional branches to create 

broader brand recognition. This started with Al Qaeda in Iraq but was then replicated 

with Al Qaeda in the Islamic Maghreb (AQIM) in 2007 and Al Qaeda in the Arabian 

Peninsula (AQAP) in 2009. By 2010, Al Qaeda Central (AQC) received confirmation of 

its need to shift focus to regional opportunities through the Arab Spring. AQC leveraged 

its principal of centralized decision-making and decentralization of operations to funnel 

strategic guidance to these affiliates, showing it was able to withstand the decapitation of 

some of its leadership and still issue direction to its allies.263  

Perhaps the largest blow to the organization, however, came in 2011 with Bin 

Laden’s assassination. His death, in fact, cast into doubt the AQC’s ability to continue to 

exercise control over its affiliates. Affiliates’ concurrent establishment of independent 

resource networks seemed to confirm this suspicion.264 The succession of Ayman al 

Zawahiri to the head of AQC raised additional doubts about its survival post-Bin Laden. 

Zawahiri was a controversial choice. Rather than building relationships, he was better 

known for fracturing them. His narrow interpretation of Islamic law prompted him to 

pick fights with potential allies. He was also known to have betrayed his fellow fighters 
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while imprisoned in Egypt in the 1980s. This combination did not bode well for AQC’s 

future.265  

Zawahiri’s first years at the helm did little to assuage these concerns. In 2013, he 

published his “General Guidelines for Jihad.”266 In this document, he argued for restraint 

and discipline across Al Qaeda Central and its affiliates. But after this initial guidance, he 

fell silent and did not issue another public statement for the next year. Even as top Al 

Qaeda commanders were killed, such as Adam Gadahn and Nasir al-Wuhayshi, Zawahiri 

maintained his silence. In 2015, he finally issued another public statement, but in the 

same year, Zawahiri demonstrated an ability to adapt and be pragmatic that challenged 

traditional thinking about how his leadership might affect the organization. By 2016, 

Zawahiri outlined a vision for AQC and its affiliates in “The Defiers of Injustice.”267 

While Zawahiri’s potential as a leader for AQC was slow to be appreciated, he 

has nevertheless proven to be effective at maintaining, if not growing, the group’s reach. 

Despite the need for greater communications precautions, Zawahiri still maintained 

control over AQC affiliates. Affiliates may not always have complied with AQC’s 

dictates, but they still recognized Zawahiri, as well as other AQC high-level leadership, 

as authorities on organizational strategy and guidance. AQC’s affiliate organizations 

“still look[ed] to their core Al-Qaeda… for overall theological inspiration and strategic 
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guidance, along with tactical support, training, and resourcing.”268 Ultimately, Zawahiri 

has proved to be a much more effective leader of AQC than was originally predicted. 

Under his more pragmatic approach, AQC has solidified key alliances and successfully 

made the case against ISIS, all while continuing to carry out Bin Laden’s vision.269  

Al-Qaeda Central 1996-Present, Proxy Model B: No Government, High 

Competition 

Social Service Provision 

Al Qaeda’s Growth into Proxy Provider, 1996-2011. 

This case focuses on how Al Qaeda grew into a Proxy provider over the course of 

Bin Laden’s rule. The choice to focus on Al Qaeda after 1996 was made because the 

group underwent significant shifts prior to this time. From 1988-1989, it was fully 

focused on countering the Soviets in Afghanistan.270 Thereafter, Al Qaeda appears to 

have taken a strategic pause. It ceased hostile operations, according to the Global 

Terrorism Database, and only conducted two attacks – both occurring in Yemen in 1992. 

This pause271 is relatively unsurprising, given Bin Laden’s wanderings from Afghanistan 

to Saudi Arabia to Pakistan, all between 1989 and 1992, and this nomadic period 

underscored Al Qaeda’s uncertain future. More critically, however, it made providing 
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social services in a single territory unlikely, if not impossible over a sustained period of 

time.272  

Nevertheless, this pause did mark, a period of experimentation that would lay the 

foundation for Al Qaeda to take on Proxy provision. At this time, Bin Laden began to 

tinker with the idea of providing charitable benefits to mujahedeen that began to look like 

social services. In Saudi Arabia, he built guesthouses in which injured fighters could 

convalesce while being treated in Saudi hospitals. It is unclear if these guesthouses stayed 

open when Bin Laden departed the area. He did, however, repeat the model later in 

Pakistan. While some Al Qaeda operatives remained in both Afghanistan and Pakistan 

when Bin Laden moved to Sudan, Bin Laden was able to only maintain a single 

guesthouse outside of Peshawar, Pakistan, and it is unclear how long or whether this 

guesthouse remained open.273 

Bin Laden’s experimentation continued after his move to Sudan in 1992. This 

time, it took on a legitimate business bent. As he looked to make in-roads into Sudanese 

society, Bin Laden began to provide employment opportunities to local populations and 

jihadi veterans. He focused on developing a series of businesses that focused on road 

construction and agriculture. This focus was intentional, as Bin Laden saw assisting the 

Sudanese Government in developing its infrastructure as an investment in the state’s 

hospitality to his organization. The establishment of these businesses cost considerable 
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start-up funds and took much of the leader’s attention and energy. Once built, Bin Laden 

was able to employ thousands of Sudanese, in addition to members of Al Qaeda and 

Egyptian Islamic Jihad.274 Bin Laden’s hopes that his businesses would protect him were 

for naught, however. He was ousted from Sudan in 1996 and mostly unable to touch the 

income from the businesses he left behind.275 Upon his return to Afghanistan that same 

year, there was no more evidence of interest in providing social services, or even in 

involvement in activities that assisted the population. The focus of the organization 

became entirely on rekindling its violent identity.276 

In 2004, however, Al Qaeda began to address the question of governance 

activities again, thought it would still not be considered a Proxy provider at this time; 

however, it began to take steps in that direction by aligning itself and its name with an 

organization that began to offer governance, even if not social services. When the US 

invaded Iraq, Bin Laden saw a golden opportunity expand Al Qaeda’s recruitment 

apparatus. He then reached out to Abu Musab al-Zarqawi in 2004. Through Zarqawi and 

the establishment of Al Qaeda in Iraq (AQI), Al Qaeda simultaneously began a foray into 

franchising the Al Qaeda brand, focusing on the geographic center of the jihadist 
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struggle, and getting back into the insurgency business, even while maintaining its global 

terrorist focus.277  

AQI, meanwhile, undertook Al Qaeda Central’s first experiment with governance. 

Zarqawi’s organization chose to focus, not on social services, but rather on rule of law. 

Specifically, it attempted to hold territory in Iraq and establish sharia law. Unfortunately 

for this franchise, this choice ended up isolating it from the population, as it was 

implemented with extreme severity and ran largely counter to local tribal traditions. This 

led to a focus on crime and punishment of locals, rather than attacks against UN and 

Coalition targets. The result was a series of communications from AQC to AQI urging 

restraint278 and the eventual decline of AQI’s power in Iraq.279 

With the failure of its first franchise and governance model, Al Qaeda Central 

learned valuable lessons that helped it move towards adopting a full Proxy model of 

social service provision. The first lesson is that governance could not be successfully 

accomplished by any affiliate that did not hold the territory it sought to govern. The 

second lesson was that popular support was critical to maintaining a hold on such 

territory, and so any non-lethal activities instituted in such a territory would need to be 

targeted towards achieving this support. AQI showed that rule by fear was ineffective and 

often even counterproductive governance function. Finally, AQC leadership realized it 
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would need greater control over its affiliates if it were to continue to align its brand with 

governance activities. It could never again afford to privately disapprove of an affiliate 

organization, while trying to maintain a veneer of agreement.280 

Al Qaeda Central (AQC) Solidifies Proxy Provision Model, 2011-Present. 

After Bin Laden’s death in 2011, new AQC leader Ayman al-Zawahiri firmly 

solidified the franchise approach by introducing the concept of “glocal” operations.281 

This concept embraced AQC as a centralized authority but distributed activities to local 

branches,282 that had not been as severely impacted by Bin Laden’s death as the central 

organization had.283 This resulted in the gradual gobbling up of typically centralized 

activities by decentralized local branches, such as recruitment and fund-raising.284  

Under Zawahiri’s glocal model, then, these franchises were also given the 

freedom to choose whether to enter into governance activities. There was general 

agreement between AQC and its regionalized branches that these activities would eschew 

the brutality associated with ISIS in a bid to quietly expand and drum up support. This 

expansion, particularly into Yemen and Syria, began to showcase AQAP’s ability to hold 

territory and manage it in a way that pleased the local population.285  
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AQAP as the Quintessential Proxy Franchise 

Just prior to Bin Laden’s death, Al Qaeda Central (AQC), as it was coming to be 

known, formally allied itself with two other franchises – Al Qaeda in the Islamic 

Maghreb (AQIM) in the Sahel and North Africa and Al Qaeda in the Arabian Peninsula 

(AQAP), operating mostly in Yemen – in 2007 and 2009, respectively.286 With persistent 

air strikes hindering communication, Bin Laden began using franchises to carry out 

AQC’s everyday tasks. He began delegating more responsibilities to them, such as 

planning attacks and selecting external targets. This laid the foundation for greater 

reliance on regional franchises to carve out AQC’s spheres of influence.287  

No organization demonstrates how this franchise model grew into Proxy service 

provision better than AQAP. AQC delivered a refined mandate to its regional 

organizations to gain popular support and, where possible, hold territory. AQC, however, 

does not appear to have specified exactly how this popular support was to be curated. 

Being one of AQC’s closest franchises, reinforced by close personal relationships 

between each group’s leadership, 288 AQAP took up this mandate and began to court 

public favor in Yemen. As early as 2010, AQAP began providing basic social services to 

neglected regions of the country. This included digging wells, providing income for 

widows, paying for medical treatment for local Yemenis, and providing teachers for 
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schools. AQAP very clearly learned from the franchise failures in Iraq, for example, to 

build popular support in its area of operations.289  

From 2011 to 2016, AQAP made a case for Islamic governance in Yemen under a 

new name – Ansar al Sharia (AAS). Unlike ISIS or its prior iterations, AQAP/AAS took 

a gradualist approach to implementing sharia in Yemen, choosing to avoid harsh 

punishments. It also paired the implementation of Islamist rule of law with a “good 

works” program that including providing food to the needy, shoring up access to 

electricity, garbage collection, and more. In this way, AQAP represents how AQC relied 

on its regional branches to carry out governance activities, specifically social services, in 

the areas for which they were responsible.290 

AQAP has demonstrated its ability to sustain these social services across its 

lifetime.  AQAP provision has been reported even through the end of 2018. In fact, even 

after set-backs owing to a Saudi crack-down against the organization in 2015, AQAP still 

provides “basic services including water, electricity, and fuel, while creating security and 

providing some form of governance” in the areas it still controls.291  

While this chapter is not meant to address AQAP directly, as this dissertation has 

already have provided an example of a Super-Provider through Hezbollah, AQAP’s 

choice to provide social services in Yemen demonstrates how AQC aligned itself with 
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social service providers to adopt a Proxy provision model.292 While AQC and ISIS have 

been locked in a battle for “leadership of the global jihadist movement,”293 AQAP has 

helped AQC make the case for its brand. Not only has AQAP ensured it links its own 

endeavors to AQC’s anti-Western goals, it has also cultivated close relationships with the 

local population in Yemen, a focus point in the battle between AQC and ISIS, and 

demonstrated the ability of an AQ brand organization to hold and administer territory, as 

ISIS began to fail. Subsequently, AQAP has presented a successful counterpoint to ISIS 

in Yemen, often characterized as “too brutal and overbearing,” and has also has served as 

a model for other AQC franchises to emulate, only adding to the brand’s appeal.294 

Objectives 

AQC and the Bin Laden Years, 1996-2011.  

Al Qaeda’s time growing into a Proxy provider aligns generally with the 

organization’s gradual honing of its objectives, which during its early years were not 

always clear, and with its decision to focus on becoming a vanguard organization, rather 
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than a governing one.295 The literature, particularly pieces focusing on AQ’s nascence, 

indicates that the organization’s objectives and strategy were not well understood at the 

group’s beginning. For example, during Al Qaeda’s first meeting in 1988, the 

organization’s stated objective was to “make Islam ‘victorious’.”296 What success looked 

like, however, was not described.297 Generally, these founding documents, such as 

meeting minutes, indicate the organization was more focused on the development of its 

structure than the communication of its goals. Al Qaeda’s goals during this early time 

were communicated instead through publications by one of its leading scholars – 

Abdullah Azzam. Azzam was a mentor of Bin Laden’s and close ally until the end of the 

1980s. His articles, such as “The Solid Base” published in al-Jihad magazine in 1988, 

focused on the concept of a vanguard organization for Muslims and how this organization 

ought to revolutionize society. He elaborated further in his 1987 book, Join the Caravan, 

in which he stated the vanguard organization would help organize and guide the Muslim 

population.298  

It is upon these concepts that Al Qaeda’s principal objectives came to be based. 

Al Qaeda saw itself as the fulfillment of the vanguard concept. Its aim would be to spur 

Muslims worldwide to action against secular governments in favor of a globalized model 

of an Islamic caliphate. In other words, Al Qaeda’s principal goal from the outset was to 
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see the installation of Islamic caliphates worldwide. But while the organization wanted to 

help organize Muslims for this eventuality, it did not make clear that it wished to oversee 

the caliphate itself and saw its establishment as a long-term goal that would not be 

achieved without significant resistance and difficulty.299  

Given the complexity and difficulty that Al Qaeda anticipated along its journey to 

building an Islamic caliphate, the organization developed several sub-objectives to assist 

it in formulating a strategy. First, Bin Laden prioritized the establishment of a military 

organization to counter secular influences in countries of interest, particularly 

Afghanistan. Though in 1987, this objective seemed to focus almost squarely on ousting 

the Soviets, by 1989, Al Qaeda members began discussing “internationalizing the 

jihad.”300 Leveraging Al Qaeda’s forces to counter secular forces globally became the 

priority objective and first step towards achieving the group’s long-term goal. Thus, Al 

Qaeda’s priority objectives focused less on the establishment of a caliphate and more on 

how to push secularists out of key areas to begin to make space. In other words, under 

Bin Laden’s direction and from its infancy, the group’s immediate objective was not to 

govern. Rather, by 1991, its “…immediate aim was to train Muslims in the art of 

warfare.”301  

Al Qaeda’s evolution from 1992-1996 saw this objective materialize into action. 

When the organization moved to Sudan, Bin Laden set about expanding his training 
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systems. He maintained training camps in Pakistan and established training infrastructure 

in Central Asia, as well as in Sudan. He also set about expanding the organization’s 

alliances. While there is little evidence these alliances led to the joint conduct of jihad, 

they did begin to demonstrate Al Qaeda’s dedication to its role as a vanguard.302 

By 1993, Al Qaeda began to see the West, and the US in particular, as the 

principal threat to the Islamic world. This view helped focus Bin Laden’s global jihad 

against a well-defined enemy. It also conveniently gave Al Qaeda a target against which 

this jihad would be waged. In pursuit of this new enemy, Al Qaeda fighters were 

dispatched to Bosnia and Somalia, among other global locations.303 This objective of 

jihad against the US, as a symbol of secularism, persisted throughout Bin Laden’s tenure 

as the head of Al Qaeda.304 

AQC and Zawahiri’s Leadership, 2011-Present. 

While the objectives that Al Qaeda pursued did not change much between Bin 

Laden’s leadership and Zawahiri’s, how these leaders prioritized each of objective did 

vary. Bin Laden’s focus was entirely on defeat of the “far enemy.”305 In fact, this was the 

focus of approximately 70% of Bin Laden’s public communications. He focused far less 
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on local government and issues.306 By contrast, Zawahiri reoriented the group’s near-term 

objectives towards the “near enemy,” apostate regimes in Africa and the Middle East, as 

opposed to the US and the West.307 Zawahiri’s public communications focused on the 

near enemy 50% of the time and the far enemy only 15%. This pivot began immediately 

upon Bin Laden’s death, when Zawahiri issued a eulogy for the fallen leader in which he 

called for jihad in Libya, Pakistan, Syria, and Yemen.308  

In 2013, Zawahiri began to further clarify his new prioritization of Al Qaeda 

Central’s objectives. Instead of seeing countering the West as the first step in building a 

global caliphate, Zawahiri felt, given the opposition AQC faced in areas of operation, this 

was not immediately achievable. Zawahiri, then, prioritized the near enemy fight to 

expand his operational space. He did, however, insist in his General Guidelines for Jihad 

that any attack against a near enemy be directly linked to resistance to the West.309 

By 2016, Zawahiri made these priorities more specific. In his “Defiers of 

Injustice” speech, he maintained that countering the West and the US, specifically, 

remained top priority. But rather than moving the violence to US territory, the emphasis 

would be on attacking the West in Al Qaeda’s neighborhood or that of its affiliates. This 

led to attacks against Western interests in Yemen and Mali, for example. Zawahiri 

emphasized the practicality of this prioritization of objectives as a direct counterpoint to 

ISIS’s less structured approach. Thus, while Zawahiri reiterated priority objectives in line 
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with Bin Laden, such as jihad against the United States and the establishment of a 

caliphate, he also added new priorities, such as supporting Muslim revolutions against 

oppressive governments, and tended to portray them as near-term objectives for longer-

term goals.310 

Competition 

AQC and the Bin Laden Years, 1996-2011.  

Upon the end of the Soviet occupation of Afghanistan in 1989, Al Qaeda 

developed a new strategy to deal with competition. Instead of facing rising competition 

head-on, Bin Laden chose instead to move multiple times to build up his organization and 

its connections. This trend began first in Sudan and later in Saudi Arabia. His approach 

helped Al Qaeda foster connections from Jordan to Oman, Morocco to Eritrea, while 

avoiding an uptick in competition, even as the Saudis and the US began to work against 

Bin Laden. Thus, Bin Laden was able to use his time in multiple locations to avoid 

increased confrontation and growing anti-Al Qaeda sentiment among its once-staunch 

allies. The result was a growing organization that had benefited from this strategic pause 

and was subsequently able to turn out up to 20,000 jihadists by 2001, as well as execute 

several large-scale attacks.311  

The competition landscape began to change once the US invaded Afghanistan. 

Instead of facing single adversaries at a time, the post-9/11 era ushered in an era of 

competitor proliferation. From Coalition forces, to host nation governments, to other non-
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governmental organizations, such as the Northern Alliance in Afghanistan, a resistance 

organization comprised of ethnic minorities, the competition Al Qaeda faced in the areas 

it chose to operate became much more significant.312 

Al Qaeda’s experimentation with proxy provision in the post-9/11 era began with 

Al Qaeda in Iraq and its failed attempt at instituting governance.313 But it also coincided 

with the increase in competition the group faced across its operational environments. In 

all theaters in which Al Qaeda worked with insurgent forces – Afghanistan, Iraq, and 

Pakistan – it faced opposition from foreign military Coalition Forces.314  

The US entered Afghanistan in 2001, along with the UK, Australia, Canada, and 

France; Germany joined the fight shortly thereafter. By 2003, NATO’s role in 

Afghanistan expanded, as it took control of the International Security Forces (ISAF). The 

number of ISAF troops grew from the original 5,000 in 2001 to 65,000 by 2006. 

Coalition participants grew as well, up to 42 by the same year. During the time between 

2001 and 2006, Bin Laden went into hiding and the Taliban retreated. In 2006, however, 

violence began to rise.315  
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By 2009, the US planned a troop increase to up to 80,000. This initial surge, 

however, was coupled with a planned drawdown in the summer of 2011. Furthermore, 

NATO began to plan a transition of security responsibilities to Afghan forces by 2014. 

Also in 2014, US President Barack Obama announced US troops would depart 

Afghanistan by 2016. He further reoriented the mission of remaining troops to focusing 

on training Afghan security personnel and focusing on AQC. By 2018, however, the 

Trump Administration renewed “an open-ended military commitment” in Afghanistan, 

which was followed shortly by an uptick in Taliban attacks.316 

The anti-Al Qaeda campaign in Pakistan consisted primarily of US-led drone 

attacks. These attacks, as well as surveillance, increased in 2008, having a lasting impact 

on both Al Qaeda and the Taliban in Pakistan. Their ability to perpetrate violence fell 

dramatically at this time, and it inhibited both movement and communication. This 

approach may also have damaged these groups’ ability to recruit, as new members were 

viewed with suspicion as potential spies for the US.317  

Drone strikes in Pakistan began at a relatively low tempo in 2004. This tempo 

remained consistent until 2008, which marked the start of a three-year uptick in drone 

strikes. This increase saw the total number of annual strikes in Pakistan increase from 5 

in 2007 to 117 in 2010. After 2010, drone use began to decline, but it did not reach pre-
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2008 levels until 2016. With the Trump Administration’s renewed dedication to targeting 

Afghan insurgents who have fled to Pakistan, this dip is strikes may be short-lived.318 

In Iraq, Coalition Forces invaded in 2003. Their numbers ranged from 

approximately 139,000 to 183,000 between 2003 and 2011, peaking during the surge of 

2007. These numbers began to fall dramatically in mid-2009. By October 2011, the 

number of Coalition Forces remaining in Iraq had fallen to 13,000 troops.319 The 

coalition – the Multi National Forces in Iraq – was comprised of approximately 30 

countries, with Italy, Poland, and the UK being the largest contributors next to the US.320 

In 2008, the US began to reduce the number of troops in Iraq and gradually transition 

areas under Coalition control to Iraqi Government. This began with the Green Zone in 

2009 and ended in 2011, when US and UK troops departed.321 

To illustrate how critical the intensity of this competition was to AQC’s decision 

to provide by proxy, we see Al Qaeda’s first attempt at a Proxy model for governance in 

general, though not social services specifically, take shape in Iraq during a time in which 

AQC saw some of the most significant competition across its Area of Operations. By 

allying with Zarqawi and the naming of his group Al Qaeda in Iraq, not only do we see 

the first major sign of Al Qaeda’s brand franchising, but we also see AQC making a 
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deliberate decision to apply its name to an organization that wished to govern during the 

peak of US and Coalition troop presence.322 This initial experiment in governance was a 

failed one, as AQI chose to govern through the strict application of sharia law and neglect 

other forms of governance, like social services provision.323 However, this first attempt at 

proxy provision taught AQC valuable lessons it would apply when it began to pivot away 

from Iraq and take up the Proxy model in Arabian Peninsula and the Sahel.324 It is 

important to note that AQC tested its Proxy model of social service provision through 

organizations not in Iraq, and that this occurred as the troop numbers in Iraq and 

Afghanistan were on the decline.325 
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Figure 5. Al Qaeda Central (AQC) First Proxy Attempt and Troop Levels in Iraq.326 

 

The most likely explanation for Al Qaeda beginning to dabble in Proxy 

governance in Iraq is the heightened competitive environment. It was no accident that this 

experimentation occurred in Iraq at the time it did and that Al Qaeda’s first franchise 

endeavor was launched in 2004. It corresponded with a doubling of average monthly U.S. 

troops in-country. It also began in the most hotly contested theater. The level of troop 

numbers Al Qaeda had to face in Afghanistan and Pakistan paled in comparison to Iraq, 
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especially from Fiscal Years 2003-2009. Iraq was therefore the most suitable testing 

ground for a proxy-like model and franchising option.327  

Coalition troops were not the only competitors AQC faced in Iraq, Afghanistan, 

and Pakistan. Foreign militaries in these nations tied their fight against insurgent 

organizations to training host nation troops how to also more effectively engage in the 

fight. This was intended to build a more capable constellation of allies and partners.328 

NATO established its training mission in Afghanistan, for example, in 2009.329 Coalition 

Forces also vetted training programs at the Kabul Military Training Center, the “ ‘force 

provider’ for Afghanistan’s national defense.”330 In Iraq, US and Coalition forces have 

provided a number of training opportunities as well – from the Kurdish Peshmerga to the 

Iraqi Police.331  

Unfortunately for Al Qaeda, the call to jihad against the West was not enough to 

prevent factionalism and ensure harmony among its allies. Nothing represented this break 
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better than the friction between Zarqawi’s AQI and Bin Laden’s AQC. Though allied in 

name, Zarqawi often resisted instruction from the centralized AQ authority. Calls on AQI 

to soften its approach to fellow Muslims in Iraq went unheeded. And direction to ally 

with other Islamic groups in Syria were rejected. Therefore, AQI’s insistence on 

operating outside AQC’s direction led to the ending of the relationship between the two 

in 2014.332  

Some distrust also existed between AQC and the Taliban. Some of this tension 

arose from Bin Laden’s more public declarations from Taliban territory in the 1990s. 

Then-Taliban leader Mullah Omar perceived some of Bin Laden’s publicity attempts as a 

means to subsume the jihadist organization under AQC’s control. While the two 

organizations collaborated on attacks against the Northern Alliance groups in 

Afghanistan and on other violent events, this distrust was never fully resolved and kept 

the relationship to one of convenience and transaction.333 

In addition to intra-Sunni tensions, other non-governmental armed groups arose to 

counter Al Qaeda. The Northern Alliance in Afghanistan is an excellent example of this. 

This alliance was strongly anti-Taliban and anti-AQ. Its violent resistance to both started 

in the 1990s and tapered shortly after its leader’s assassination in 2001.334 In Iraq, the 

Anbar Awakening in 2006 led to the creation of the Sons of Iraq, a Sunni group that 

formed in direct protest to AQI. In two years, what started as a rejection of AQI in Anbar 
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province has spread to two-thirds of Iraq provinces and these organizations were working 

both with US and Iraqi forces. While this foretold AQI’s decline in Iraq by 2008, it also 

impacted AQC in general. The formation of the Sons of Iraq demonstrated AQC’s 

experiment in franchising through AQI had failed and that AQC would need to regroup 

and reconsider its approach.335  

AQC and Zawahiri’s Leadership, 2011-Present. 

A combination of AQI’s failure and Bin Laden’s death sent AQC back to the 

drawing board regarding how it would address highly contested spaces. Two competitive 

shifts began to occur at this time. First, new leader Ayman al Zawahiri’s took an 

immediate strategic pause, at least in terms of Al Qaeda’s targeting of the West. This 

pause would allow the organization to rebuild its ranks that had been depleted in Iraq, 

Afghanistan, and Pakistan, and reassess the competitive environment. Reassessment was 

critical, given the toll Coalition Forces had taken on the organization and the rise of Al 

Qaeda’s most significant non-state enemy – AQI/ISIS – starting in 2011. This pause also 

allowed Zawahiri to shore up critical alliances, such as with the Taliban, to whom 

Zawahiri pledged immediate allegiance, even as he eulogized Bin Laden. The additional 

benefit of Zawahiri’s pause was in part to weaken the organization that would eventually 

become known as ISIS by 2013. With a quieter Al Qaeda, ISIS began to take the brunt of 
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Western counterinsurgency efforts. This meant that, as Al Qaeda was rebuilding, ISIS’ 

forces were beginning to be depleted.336 

By the time AQC re-emerged, Zawahiri made a direct play to counter ISIS’ brand 

and jihadist narrative. First, he launched AQC’s “glocal” initiative between 2013 and 

2015. This initiative solidified AQC’s shift to emphasize franchises and carve out new 

areas of influence in more permissive spaces, such as Yemen and Libya.337 But the 

concept of franchising had been altered to tell a story completely different from the one 

emphasized by Zarqawi’s organizations, first AQI and later ISIS. Zawahiri’s model 

offered a direct counterpoint to ISIS, now under al-Baghdadi’s control. AQC’s glocal 

model took a first-do-no-harm approach to Muslims in the locales it wished to control. 

Zawahiri advocated for avoidance of Muslim casualties in attacks against the West, 

greater intention behind these attacks to make operational gains, and fewer spectacular 

execution of prisoners who could be traded to free Muslims. He added to this model 

rhetoric pointing out al-Baghdadi’s shortcomings as ISIS’ leader and calling for ISIS’ 

“total extermination.”338 

This narrative against ISIS helped shore up AQC’s Proxy provision model. After 

the break between AQC and ISIS in 2014, Zawahiri had been observing ISIS’ ability to 

capture territory and slowly expand the territory under its control. The organization, 
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however, was less adept at holding this territory, in large part because it ruled by fear. 

Extreme punishments, such as rape, crucifixion, and beheading, were the order of the 

day. And while ISIS did offer social services in some locations, such as Mosul, its 

extreme punishments and regulations prompted mass exoduses, ensuring they would be 

surrounded by unfriendly populations who had fled their homes.339 

Zawahiri, then, adopted these and lessons from AQI to mold a gentler approach to 

local populations that ran in direct contrast to its most significant enemy – ISIS. As 

Princeton University Yemen expert Gregory Johnsen states, “Al-Qaida wants to provide a 

way of life; it wants to implement its own version of Islamic law.”340 AQC’s proxy 

provider AQAP had already started to implement this vision around the time of Bin 

Laden’s death, and Zawahiri appears to have seen the wisdom in it, emphasizing 

community outreach and painting AQC as a kinder alternative to ISIS. This allowed 

franchises to operate relatively unencumbered by AQC management to establish social 

services in territories they held. AQAP, for example, provided education and electricity 

in southern Yemen. It also adopted a “gradualist… approach” to the implementation of 

sharia, avoiding punishing minor infractions.341 Thus, the significant competition that 
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AQC faced pushed it to mature towards a Proxy model of service provision by 

empowering its regional branches to make strategic gains in new places.342  

Al Qaeda in the Islamic Maghreb (AQIM) 

 
Social Service Provision: Al Qaeda in the Islamic Maghreb (AQIM), a Second 

Model of By Proxy Provision. 

The question of social service provision was one AQIM had to address as well, 

and it chose to answer this question much like its core organization – AQC – by 

developing its own regional branches. In what it termed its “Sahelization plan,” AQIM 

began in 2009 assigning separate battalions to areas of interest.343 This ensured localized 

battalions would make in-roads with specific communities, while still offering AQIM 

central membership the ability to freely move across the Sahel. It also allowed for a 

locally-tailored provision of governance, including social services, like the provision of 

water, medicine, fuel, and electricity. It is unclear if AQIM ever actually provided any 

services itself, but several examples exist of its decentralized battalion approach.344  

Two excellent examples of this decentralization to local actors is the Movement 

for Oneness and Jihad in Africa (MUJAO) and Ansar al Dine, both in Mali. AQIM 

demonstrated an aptitude for forging alliances with like-minded VEOs, like these two 

organizations, as well as others, early in its career. This allowed it to invade Mali in 2012 
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with a coalition of groups, rather than on its own.345 It also allowed groups like MUJAO 

and Ansar al Dine to establish their own brands of governance and social services in the 

territories they held. For example, Ansar al Dine controlled an area in northern Mali the 

size of Texas and installed a strict interpretation of sharia law after takeover.346 But it also 

guaranteed the delivery of social services. In Gao, for example, Ansar al Dine worked 

with the International Committee of the Red Cross/Red Crescent (ICRC) to maintain 

access to electricity and water; in Timbuktu it ensured supplies would be delivered to the 

hospital and supervised the distribution of humanitarian aid. In towns like Gao and 

Douentza, Ansar al Dine provided security escort to other third party humanitarian 

institutions.347  MUJAO did much the same, providing social services in the areas it 

controlled in Mali, and this provision initially gained it significant popularity in these 

locations. Thus, while some of AQIM’s affiliates chose to implement sharia, they 

concurrently implemented social services that won them so much support there were even 

rumors that Malian army officials defected to join their ranks, signaling that AQIM had, 

in fact, instituted an effective Proxy provision model through its affiliates.348 
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Objectives. 

AQIM’s primary objective is to “create an Islamist state based on Islamic law.”349 

This objective is a partially inherited one. Its predecessor, the Salafist Group for 

Preaching and Combat (GSPC), wanted to replace the Algerian government with an 

Islamic one; AQIM adopted this mindset and set about expanding this goal to include 

Mali.350  

These objectives became clearer after AQIM officially allied itself with AQC in 

2006 and adopted the Al Qaeda brand by 2007. Just after this switch, AQIM leader 

Abdelmalek Droukdel gave an interview with the New York Times in which he stated that 

group’s goals were now two-fold – to spread Islamist governance and to support AQC’s 

principal goals, namely attacks against the West. This adoption of AQC’s goals, however, 

was mostly a hat-tip to the central organization. In practice, Droukdel instructed AQIM 

operatives to avoid provoking international intervention and focus instead on building a 

domestic movement. As a result, AQIM became the embodiment of a glocal franchise of 

AQC – able to balance allegiance to the central AQ organization without compromising 

local and regional goals.351  

AQIM’s focus on the “near enemy” and governance of Sahelian states drove 

where it operated and with whom.352 It recruited across the Sahel and leveraged local 
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customs, including marriage, to gain it freedom of movement across this vast space. It 

observed nomadic traditions and maintained a low-profile relationship with the 

population. As a result, it was able to carve out operational spaces from Mauritania to 

Niger, Algeria to Burkina Faso.353 This approach also allowed AQIM to build alliances 

with even more localized Islamic organizations, like MUJAO and Ansar al Dine, who 

assisted in the take-over of northern Mali in 2012. Their help in this endeavor laid the 

groundwork for proxy provision of social services, as AQIM entrusted them with the 

administration of certain territories within northern Mali.354 

Competition. 

The competitive environment AQIM faced, especially in Mali, was relatively low. 

Its most significant, and most effective, rival was France. France entered Mali in January 

2013 under Operation Serval. The intervention was in response to a breeching of a well-

known north-south divide in the country by AQIM and its affiliates. These groups had 

already pushed south to Timbuktu, Kidal, and Gao. France was able to retake these cities, 

but not all of northern Mali. Instead, AQIM and its partner organizations were able to 

find safe-haven in the northern mountains. France’s support was also relatively light and 

short-lived. In 2014, it drew down its troops from 5,000 to only 3,000, so that it could 
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shift focus to the Boko Haram threat in the Sahel; by 2015, that number dropped to 

1,000.355  

It is worth noting that other international bodies sent troops to Mali, but these 

were largely after the French pushed AQIM to the north or so slow to begin that they 

became subsumed under other actors.356 The African Union, for example, sent some 

troops under the African-led International Support Mission in Mali (AFISMA), but its 

slow start meant it was merged under the UN’s authority. The UN sent peacekeepers to 

Mali in 2014 under the UN Multidimensional Integrated Stabilization Mission in Mali 

(MINUSMA). Their mandate was to assist the Malian Government in re-establishing 

stability. But this mission was put in place to monitor a peace agreement, not fight back 

AQIM or its affiliates. Nevertheless, the Islamic organizations in Mali continue to target 

MINUSMA peacekeepers and have killed 118 since the start of the mission, making it the 

deadliest UN peacekeeping mission to date. While this violence persists, it is not 

considered part of the competitive environment because MINUSMA and other 

international deployments entered Mali largely after the French pushed jihadists out of 

critical towns in the north.357 
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AQIM and its allies also faced Malian Government forces – specifically the 

Malian military. In 2012, the swift defeat of the military in the north, and resulting 70-

153 casualties, sparked anger amongst remaining Malian military personnel and their 

families. As the Malian Government refused to provide information on the deaths, this 

frustration eventually resulted in a coup in March of 2012. The toppling of the Malian 

Government not only paralyzed its contributions to the fight to take back the north, but it 

also prompted as many as 1600 troops to defect to AQIM allies. Three weeks later, the 

AQIM secularist ally the National Movement for the Liberation of the Azawad (MNLA) 

overtook the north. This was followed only days later by a complete Islamist take-over of 

these areas. The Malian Government was not only powerless to stop this advance, but its 

defectors were also contributing to the insurgents’ success.358  

 Defections appear to have continued beyond the Islamist take-over of the north, as 

reports indicate that some Malian Army members joined the fight on the side of Ansar al 

Dine.359 Mali’s continued lack of capacity has meant that AQIM and its fellow jihadist 

organizations have retained a stronghold in the north. Not only have they proven able to 

withstand attacks, but they also regularly attack French, UN, and other military and 

humanitarian personnel. They have even proven able to attack Bamako, and their alliance 

structure appears to have endured.360 
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AQIM and its affiliate organizations also faced little opposition from other violent 

groups in the take-over of northern Mali. In fact, the most significant threat came from 

the Tuareg group National Movement for the Liberation of the Azawad (MNLA). This 

organization began as a secularist ally, but AQIM’s Islamist allies quickly turned on the 

Tuareg and ousted them from Mali after the northern take-over in 2012. The defeat of the 

Tuareg was so swift that the level of competition they appear to have exhibited is 

insignificant.361  

Thus, while international intervention forces were briefly able to push AQIM and 

its allies back, the competition that AQIM faced was relatively low both because of the 

small number of foreign military troops and because of the relative inability of the Malian 

government and other non-state groups to counter.362 This low level of competition has 

meant that, even if AQIM’s ultimate goal was to govern, it could afford to off-load 

governance activities, like social service provision, onto its localized partner 

organizations and maintain its regional focus.363 Since AQIM’s area of operations was 

not limited to Mali, and in fact it created regionalized “brigades” that were assigned to 

areas of interest, Mali’s relatively low competition environment arguably allowed AQIM 
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to delegate governance objectives, such as social services, to local groups in Mali to 

preserve its ability to focus on more than one space at a time.364 

Conclusions 

The cases of both AQC and AQIM show how the task of social service provision 

can be delegated to allies under two circumstances. The first is when an insurgent group 

does not wish to govern but faces a highly competitive environment. The second is when 

an insurgent group wishes to govern but does not face high competition. The Al Qaeda 

case is particularly interesting because it presents both models of proxy provision; in 

other words, it shows how the task of social service provision can be delegated from a 

more globally focused organization to a regional branch and then again to more localized 

allies.  

Each model of proxy provision brings with it its own benefits. In the first 

instance, AQC, proxy provision helped the organization make a strong case to local 

populations, through its regional franchises, for support in the face of an ascendant ISIS, 

but without having to compromise its focus on attacking the West.365 In the second model 

of proxy provision, groups like AQIM benefit from applying this model by finding a way 

to keep allies involved in the holding and administration of territory.  This approach 
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offers its practitioners a means by which to keep allies engaged in the area and working 

towards the same goal.366 
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CHAPTER 6: NON-PROVIDERS – JUNDULLAH 

Introduction 

Jundullah in Pakistan is an insurgent organization that was selected as an 

exemplar Non-Provider case for two reasons. First, it is has not provided any social 

services or allied itself with a provider during its lifetime. Second, it has also periodically 

denied other organizations from providing services to populations in its area of 

operations.367 This chapter will first provide a historical overview of the case. It will then 

describe Jundullah’s approach to social service provision and how its objectives and 

levels of competition appear to have pushed it towards adopting a Non-Provider model. 

Finally, this chapter will conclude with a discussion of special considerations that ought 

to accompany expectations of Non-Providers in general, as these organizations appear to 

be somewhat distinct.  

Historical Overview 

Jundullah – Pakistan (hereafter, Jundullah) was formed in the early 2000s. Its 

founders were mostly from middle-class, well-educated backgrounds. Many of these 
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original members had ties to Jamaat-e-Islami (JI), a Pakistani political party with Islamist 

leanings.368 JI is the one of Pakistan’s first religious parties. It is considered a leading 

organization among “Islamic revivalist movements and the first of its kind to develop an 

ideology based on the modern revolutionary conception of Islam.”369 The JI laid a 

foundation for Jundullah based on sectarian violence and reinforcement of a narrow 

interpretation of what it means to practice Islam.370 

Jundallah shares its name with a similar group active in Iran.371 The relationship 

between these groups is unclear. Some claim that Jundallah was originally formed by 

exiled Iranian Sunnis wanting to oust the Shia government in Iran that later pivoted to 

Pakistan.372 Other sources treat these two as unrelated.373 For the purposes of this 

dissertation, Jundullah – Pakistan will be treated as distinct from Jundallah in Iran. This is 

because the latter appears to be an ethnic Baloch, radical Sunni organization focusing on 

conducting attacks in Iran. It was formed in 2003 and began executing violent attacks in 

2006.374 Jundullah – Pakistan, however, was formed in 2004 and is focused on carving 

out an area of influence in Pakistan; it began executing violent attacks in 2008.375 The 
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primary reason for treating each group as distinct is that sources provide contradictory or 

insufficient information to draw a direct link between the two, despite the fact that they 

share a name. This case study will focus solely on Jundullah – Pakistan.376 

Social Service Provision 

Jundullah is an interesting case because, not only is it a non-provider of social 

services, but it has also adopted the opposite of a Proxy provision model, in which 

organizations align themselves with other social service providers. Instead, it is has 

attacked third party organizations attempting to deliver social services in its area of 

operations.377 While Jundullah is not the only violent extremist organization to attack 

polio vaccination campaign workers in Pakistan, it is the only Non-Provider in this area 

to do so.378 

Jundullah has focused its social service denial campaign specifically on health 

care. These attempts at denial of health services revolve around an anti-polio campaign in 

Pakistan that includes efforts to increase vaccination rates across the population. One of 

the most infamous attacks perpetrated by Jundullah was the 2016 bombing of a polio 

eradication center in Quetta in which 15 people were killed.379 But attacks against aid 
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workers, from organizations like the United Nations and the World Health Organization, 

have also included shooting vaccinators, even in more urbanized hubs like Karachi, and 

date back to at least 2012, if not earlier.380 

What keeps Jundullah firmly in the category of Non-Provider, rather than Proxy 

provider, is its murky relationships with other insurgent organizations in Pakistan. These 

poorly defined relationships mean Jundullah cannot rely on reaping additional good will 

from the population by making recognizable alliances with groups that provide social 

services. For example, Tehrik-i-Taliban (TTP) is a social service provider in Pakistan, but 

it is unclear what relationship exists between TTP and Jundullah. Accounts indicate the 

groups both shared a leader and experienced a schism between 2009 and 2013, yet there 

is little indication of how these incidents impacted their cooperation and coordination, 

specifically regarding joint violent attacks.381 Furthermore, reports indicate Jundullah 

pledged support to ISIS in 2014, but there is no evidence that ISIS is a service provider in 

Pakistan. Even if it was, the exact nature of this allegiance is unclear – if it is merely a 

pledge of support or if it signifies the groups plan to fight alongside each other. It is 

additionally unclear how this change impacts Jundullah’s relationships with other service 

providers, like TTP.382 
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Objectives 

Jundullah is based in Karachi and has sporadically executed violent attacks since 

the mid-2000s.383 No matter Jundullah’s origins – whether from Iranian Sunnis or 

Pakistani JI members – its anti-Shiite stance is clear. The organization’s objectives 

appear to be to advance the cause of Sunni Muslims in Pakistan and to fight against those 

whom they perceive as “defectors,” such as Shiites who are viewed as a threat to “true 

Islam.”384 But Jundullah’s objectives appear to extend beyond combatting Shiites; any 

form of religious otherness is worthy of attack, including Jewish and Christian adherents, 

Pakistani and non-Pakistani. While not directly stated, an anti-Western sentiment has also 

been suggested by several of the organization’s attacks.385  

Giving primacy to combatting non-Sunni otherness in Pakistan is reflected in 

Jundullah’s active denial of health services to the populations in areas in which it is 

active. This denial takes on two forms of otherness. The first of these is religious 

otherness. In a 2014 attack on a polio vaccinators in Quetta, Jundullah stated that the 

team was attacked because they were “agents of Jews and Christians.”386 The second 

                                                 
383 Bill Roggio, “Jundallah Kills 18 Shia Travelers in Northern Pakistan,” FDD’s Long War Journal, 

February 28, 2012, https://www.longwarjournal.org/archives/2012/02/jundallah_kills_18_s.php; and, 
START, Global Terrorism Database. 

384 Sheikh, “Islamic State Enters Al-Qaeda’s Old Hotbed,” 37-49. 
385 “Pakistan: Jundullah Claims Responsibility for Attack on Polio Workers in Quetta,” Right Vision News, 

December 1, 2014, 
https://search.proquest.com/docview/1628856277/2C671D2D68CC4BFCPQ/11?accountid=11558; and, 
“Terrorist Jundullah Claims Pakistan Deadly Attack,” The Regional Times of Sindh, September 24, 
2013, 
https://search.proquest.com/docview/1435951920/2C671D2D68CC4BFCPQ/19?accountid=11558. 

386 Sheikh, “Islamic State Enters Al-Qaeda’s Old Hotbed,” 37–49; and, Canada: Immigration and Refugee 
Board of Canada, Pakistan: Violence Against Doctors, Including Killings, Kidnappings and Extortion, 
Including against Doctors in Quetta; Whether the Taliban Targets Doctors in Pakistan; Violence 
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form is geographic otherness, or Western influence. In a 2012 attack against polio 

campaign workers, Jundullah’s spokesperson indicated one reason for the attacks was the 

affiliation of these workers with the United States.387 These examples demonstrate how 

deeply Jundullah’s objectives to counter non-Sunni influences in Pakistan impacted its 

approach to social services, especially other providers. 

Competition 

The competition environment in which Jundullah operates has been consistently 

low. While several insurgent groups operate simultaneously in the area, there is no 

indication that violent conflict has erupted between any of them and Jundullah. Even the 

rumored break between TTP and Jundullah did not appear to result in violence.388 

Furthermore, Jundullah was never the principal focus of foreign military intervention in 

Pakistan. Instead, US drone strikes have tended to focus on Al Qaeda, Haqqani Network, 

and Taliban targets.389 Finally, the Pakistani Government has been criticized for failing to 

take action against Jundullah. While Pakistan has launched an offensive against insurgent 

organizations in the area, this offensive has helped spur “new coalitions,” including 

ISIS’s entry into both Afghanistan and Pakistan.390 

                                                 
Against Female Doctors; State Protection, Number PAK105446.E, March 1, 2016, 
https://www.refworld.org/docid/5aa24f274.html. 

387 Animesh Roul, “The Pakistani Taliban’s Campaign Against Polio Vaccination,” CTC Sentinel 7, no. 8 
(2014): 17–20; and, Sheikh, “Islamic State Enters Al-Qaeda’s Old Hotbed,” 37–49. 

388 Mapping Militant Organizations, “TTP;” Mehsud and Bukhari, “Pakistan Taliban Splinter Group Vows 
Allegiance to Islamic State;” and, Zahid and Khan, “Prospects of the Islamic State in Pakistan.” 

389 “Drone Strikes: Pakistan.” 
390 “Islamic State Enters Pakistan Through Jundullah.” 
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This competitive environment has allowed Jundullah to formulate an approach to 

social services in its area of operations that was exactly tailored to its objectives with 

little need for flexibility. It very obviously did not feel pressure to provide such services 

to the population as a means to outcompete other actors in the space. It also permitted 

Jundullah the flexibility to execute its objectives without consideration of the potential 

impact on the local population. In other words, the organization could afford to prioritize 

its sectarian agenda over the health and welfare of the population.391 

Special Considerations for Non-Providers 

Non-Providers in general tend to be comprised of groups that are lesser known 

and/or older. Almost half of the Non-Providers were created prior to 2000. Only five 

were created after 2010. The reverse is true of groups that adopted Proxy provision – 

steadily increasing in number since 2000 and taking off in 2010. This may signify a 

general shift in understanding among insurgent groups that having some relationship with 

social service provision may be more beneficial than not having any. It also may mean 

that, as analysts look to the future, the Non-Provider model may dissipate further.  

Of the 16 groups that specifically face low competition and have no wish to 

govern, half fall into the Non-Provider category. Nearly half of these began in the 1980s. 

Only another three were created after 2010. Groups that do not wish to govern and face 

low competition, who adopt a Proxy model of provision, all began after 2000, when this 

model began to become more prevalent. The vast majority of these groups were created 

after 2010, when we see an exponential increase in the Proxy model of provision. 

                                                 
391 Sheikh, “Islamic State Enters Al-Qaeda’s Old Hotbed,” 37–49; and, “Pakistan Polio.” 
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Therefore, this specific combination of independent variables – low competition and no 

governance objectives – may best showcase a strategic shift among insurgent groups, 

away from doing nothing and towards at least some alignment with service provision. 

Further study with a larger data set is necessary to confirm this trend. 

Non-Providers may also be classified as such because they are still in 

transition.392 These groups tend to be less well-known with less information available on 

their development. It is possible, therefore, that they might adopt a different model of 

provision in the future. If this is the case, it would be worth examining changes in the 

independent variables they face to establish a reason for any change in provision model.  

The table below summarizes the Non-Provider data used in this dissertation. It 

also shows that Non-Providers are relatively evenly distributed across geographic 

location. And while the majority of them are classified as Sunni/Salafist, so too are the 

majority of the groups in this dataset. When the groups were created appears to have the 

most bearing on the Non-Provider model, relative to other factors. This finding supports 

the idea that insurgencies in general are slowly evolving towards more reliance on 

provision as a best practice – either by providing themselves or by proxy – rather than as 

a “nice-to-have.” 

 

Table 20. Non-Providers, Group Type, Start Date, and Region. For sources, see Data Source List. 

 
GROUP NAME TYPE START 

DATE 
PRINCIPAL 
REGION 

PROVISION  

                                                 
392 CIA, Guide to the Analysis of Insurgency, 5–22; and, Hoffman, Inside Terrorism, 1-41. 
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JAMAAT AL-ISLAMIYA/AL-
GAMA'A AL-ISLAMIYA 

Sunni/Salafist 1981 Lebanon, 
Israel, Egypt 

None 

ISLAMIC ARMED MOVEMENT 
(MIA)/BOUYALI GROUP 

Sunni/Salafist 1982 Sahel None 

HARKAT-UL-JIHADI AL-ISLAMI 
(HUJI), PHASE 1 (PRE-1989) 

Sunni/Salafist 1984 Afghanistan, 
Pakistan 

None 

HARAKAT UL-MUJAHIDIN 
(HUM), PHASE 1 (PRE-1989) 

Sunni/Salafist 1985 Afghanistan, 
Pakistan 

None 

ASBAT AL-ANSAR (AAA)  Sunni/Salafist 1995 Lebanon, 
Israel, Egypt 

None 

LIBYAN ISLAMIC FIGHTING 
GROUP 

Sunni/Salafist 1995 Sahel None 

TALIBAN, PRE-2001 Sunni/Salafist 1995 Afghanistan, 
Pakistan 

None 

SECOND SORAN UNIT  Sunni/Salafist 1998 Iraq, Syria None 

ADEN-ABYAN ISLAMIC ARMY 
(AAIA) 

Sunni/Salafist 1999 Arabian 
Peninsula 

None 

SALAFIST GROUP FOR 
PREACHING AND COMBAT 
(GSPC) 

Sunni/Salafist 1999 Sahel None 

ISLAMIC MOVEMENT OF 
UZBEKISTAN (ISLAMIC JIHAD 
UNION, ADOLAT) 

Sunni/Salafist 2000 Afghanistan, 
Pakistan 

None 

AL-TAWHID ISLAMIC FRONT  Sunni/Salafist 2001 Iraq, Syria None 

ANSAR AL-ISLAM (ANSAR AL-
SUNNA, JAMAAT ANSAR AL-
ISLAM) 

Sunni/Salafist 2002 Iraq, Syria None 

JAMAAT AL-TAWHID WA-L-
JIHAD (JTWJ) 

Sunni/Salafist 2002 Iraq, Syria None 

AL QAEDA IN IRAQ (AQI) Sunni/Salafist 2004 Iraq, Syria None 
ISLAMIC ARMY IN IRAQ (IAI) Sunni/Salafist 2004 Iraq, Syria None 
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AL QAEDA KURDISH 
BATTALIONS (AQKB) 

Sunni/Salafist 2007 Iraq, Syria None 

HAMAS IRAQ  Sunni/Salafist 2007 Iraq, Syria None 

JUNDALLAH - PAKISTAN Sunni/Salafist 2008 Afghanistan, 
Pakistan 

None 

RAS KAMBONI MOVEMENT Sunni/Salafist 2008 Horn of 
Africa 

None 

AL ASHTAR BRIGADES 
(AAB)/SARAYA AL-ASHTAR 

Shiite 2013 Arabian 
Peninsula 

None 

AL-FURQAN BRIGADES Sunni/Salafist 2013 Lebanon, 
Israel, Egypt 

None 

JAISH AL-ADL Sunni/Salafist 2013 Iran None 
MUKHTAR ARMY Shiite 2013 Iraq, Syria None 
SELEKA MILITIA Other 2014 Sahel None 

 

Conclusions 

Jundullah – Pakistan demonstrates how an organization that faces low 

competition and no governance objectives adopts a Non-Provider approach to social 

services.393 This particular combination of independent variables also permitted the group 

to take a more radical stance towards would-be third party providers. The result was an 

organization that not only did not itself provide services, but also actively thwarted 

attempts by others to do so.394 This is a luxury of sorts that other groups that face higher 

competition or who have a greater desire to govern cannot afford.  

 

                                                 
393 “Islamic State Enters Pakistan Through Jundullah;” and, Sheikh, “Islamic State Enters Al-Qaeda’s Old 

Hotbed,” 37–49. 
394 Sheikh, “Islamic State Enters Al-Qaeda’s Old Hotbed,” 37–49; and, “Pakistan Polio.” 
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CHAPTER 7: POLICY IMPLICATIONS AND CONCLUSIONS 

The purpose of this dissertation is to identify what drives social service provision 

among Islamic insurgent organizations in the Middle East and Africa. This research fills 

critical holes in our understanding of how these insurgencies work. This concluding 

chapter reviews the major findings of this dissertation, offers some courses of action and 

considerations for COIN strategists, and suggests several areas for further study.  

Summary of Methods and Findings 

This dissertation yielded two sets of findings. The first is that group objectives 

and competition levels drive insurgent decisions on whether or not to provide social 

services. How they provide these services is determined by what combination of 

objectives and levels of competition the group has. These combinations yield three 

models of provision – the Super-Provider, the Proxy model, and the Non-Provider.  

Survey of Insurgencies, Models of Provision, and Model Evolution 

To reach these conclusions, this dissertation adopted two methods. The first was a 

survey of insurgent organizations that fit the criteria of this research. This broad survey 

included 88 groups, from 1980 onward, and helped identify the most prevalent 

combinations of independent variables – insurgent objectives and competition – for each 

permutation of the dependent variable – level of social service provision. Based on this 

survey, three models of insurgent social service provision were identified. 
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The first model is the Super-Provider model, which is most prevalent when 

insurgent organizations want to govern and face high competition. Super-Providers do 

not simply provide services, but rather, they adopt an impressively broad approach to 

doing so – often including outsiders, building bureaucratic structures, and finding 

sustainment mechanisms to ensure this provision can be maintained.  

The second model of provision is the Proxy model. It is the only model that is 

most prevalent under two separate conditions – (1) when competition is low but an 

organization seeks to govern, or (2) when competition is high but an organization does 

not seek to govern. Proxy providers take advantage of alliance networks to ensure they 

are allied with at least one social service provider in an area of operations.  

The third model of provision is the Non-Provider model. This model is most 

prevalent when an organization does not seek to govern and faces low competition. In 

these instances, the organization appears not to be incentivized to expend resources on 

non-violent engagement with the local population.  

Given the way in which these models are distributed presently, and most notably 

the increased prevalence of the Proxy model, the data suggests that when and how these 

models are adopted will likely evolve over time. For example, since 2000 and particularly 

after 2010, the Proxy model has grown in popularity. This trend is likely to continue, 

especially given Al Qaeda’s demonstrated resilience, and may even result in the 

proliferation of its “glocal” model across violent and non-violent insurgent activities 

alike.395 

                                                 
395 Hoffman, “Al-Qaeda’s Resurrection.” 
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Evolution of these models, however, while seemingly inevitable, will not 

necessarily be quick. The Proxy model has evolved over almost four decades. And Super-

Providers require time simply to establish a high level of provision, much less adapt that 

model to a new form.396 These two models, then, will likely endure for some time in their 

current form and perhaps even expand in popularity. The model most likely to evolve 

quickly is the Non-Provider model. Already, the data suggests a shift away from this 

model among younger insurgent organizations. It may, then, be replaced by a new model 

or a hybrid of existing provision models. This, too, is an opportunity for further study.  

Models of Provision and Exemplar Case Studies  

The second approach this study undertook was to conduct case studies for each of 

the three models of service provision to further demonstrate the relationship between 

variables and flesh out nuances of behavior that may otherwise have been missed by a 

large data analysis. The first case – the Super Provider – is Hezbollah. The Hezbollah 

case demonstrates how a desire to govern in a tightly contested space leads an insurgent 

organization to provide social services, and to do so at a high level.397 The Hezbollah 

case is interesting because, the independent variables do not change over time but, rather, 

are amplified, and so too are the services the group provides. For example, Hezbollah’s 

wish to govern became more crystalized and actionable as it moved towards the decision 

to participate in the Lebanese Government;398 and the competition it faced prior to this 

                                                 
396 See, for example: Mapping Militant Organizations, “Hezbollah.” 
397 Love, Hezbollah: Social Services as a Source of Power; Love, Hezbollah: A Charitable Revolution; and 

Mapping Militant Organizations, “Hezbollah.” 
398 Love, Hezbollah: Social Services as a Source of Power; Love, Hezbollah: A Charitable Revolution; and 

Mapping Militant Organizations, “Hezbollah.” 
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decision, while certainly high, became amplified as political competition opened the 

group up to a larger and more diverse set of internal competitors. The result of this 

gradual and also concurrent shift in competition yielded a ratcheting up of the level at 

which Hezbollah provided social services. This ramp-up consisted not only of a 

broadening of the variety of services offered, but also of the groups to which they were 

offered.399  

Al Qaeda Central and its subsidiary group, Al Qaeda in the Islamic Maghreb, 

showcase two different ways in which the Proxy Provision model is used. In the first 

instance, Al Qaeda Central used the Proxy model to address a highly competitive 

environment without committing itself to taking on the role of a government.400 AQIM, 

however, used the Proxy model to fulfill its wish to hold and administer territory 

efficiently and in the absence of stiff competition.401 What makes the case so interesting 

is that social service provision was delegated twice – first from AQC to its regional 

branches, and then from the AQIM regional branch to affiliate organizations. And this 

                                                 
399 Mapping Militant Organizations, “Hezbollah;” Taha, How the Taif Agreement Created a Window of 

Opportunity for the Continued Existence of the “Party of God”, 1–34; Gaub, The Role of Hezbollah in 
Post-Conflict Lebanon; Blanford, Iran & Region IV; Filanowski, Hezbollah’s Passport, 1–58; Love, 
Hezbollah: Social Services as a Source of Power, 1–50; Love, Hezbollah: A Charitable Revolution; 
Huffman, “How the Party of God Uses Media and Resources to Succeed in the 21st Century;” and “In 
Hezbollah Stronghold, Lebanese Christians Find Respect, Stability.”  

400 Gohel, “Deciphering Ayman al-Zawahiri and Al-Qaeda’s Strategic and Ideological Imperatives;” 
Mapping Militant Organizations, “Al Qaeda;”; Mapping Militant Organizations, “Al Akhtar Trust;” 
“Northern Alliance Gains Ground in Afghanistan,” CNN; “Troop Numbers;” and, “The U.S. War in 
Afghanistan.”  

401 Ghanem, “Jihadism in the Sahel: AQIM’s Strategic Maneuvers for Long-Term Regional Dominance;” 
IRIN, “Mali: Negotiating Humanitarian Access in the North;” “Al-Qa’ida in the Lands of the Islamic 
Maghreb (AQIM);” Laub and Masters, Al-Qaeda in the Islamic Maghreb; Wing, “French Intervention 
in Mali;” and, Lambert and Warner, “Who is Ansar Dine?” 
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approach provided an innovative answer to the ISIS at a time when AQC had begun to 

look outmoded and in decline.402 

Finally, Jundullah in Pakistan demonstrates the Non-provider model. In essence, 

it is the null case, as the group chose not to provide social services at all. It also was not 

clearly aligned with another provider. Jundullah had no desire to govern and faced 

limited competition.403 What sets this case apart, and makes it more impactful, is that 

Jundullah actively thwarted the delivery of health services in the areas in which it 

operated. And while the Non-provision model is rare, Jundullah demonstrates that non-

provision may also be made more intentional through active denial, thereby holding the 

population captive without having to concern itself with winning it over.404  

Considerations for COIN Strategy  

It is tempting, particularly given the levels of violence so many insurgent groups 

are capable of, to develop and integrate approaches to counter their social service 

provision. Indeed, Army Field Manual 3-24 on COIN implies that insurgent provision of 

social services can be leveraged to drive wedges between these organizations and the 

                                                 
402 Temple-Raston, “Al-Qaida: Now Vying for Hearts, Minds and Land;” Gartenstein-Ross and Barr, 

“How al-Qaeda Survived the Islamic State Challenge;” Ghanem, “Jihadism in the Sahel: AQIM’s 
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Dine?”; IRIN, “Mali: Negotiating Humanitarian Access in the North,” and, Daniel Byman, “Explaining 
Al Qaeda’s Decline,” The Journal of Politics 79, no. 3 (2017), 
https://www.journals.uchicago.edu/doi/full/10.1086/692166. 

403 Sheikh, “Islamic State Enters Al-Qaeda’s Old Hotbed: Afghanistan and Pakistan,” 37–49; Mapping 
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population. While it does not suggest how this ought to be done, there is an assumption 

that interference with an insurgent organization’s provision is always desired.405 But this 

should not be automatic. COIN strategists must ask themselves if countering provision is, 

in fact, an appropriate course of action and should consider the model of provision the 

enemy is employing to determine an answer.  

COIN Strategy and Super Providers 

Hezbollah demonstrates that social service provision can be a first step towards a 

return to political participation.406 Encouraging violent organizations to give up violence 

in favor of political reintegration has long been an objective of stability operations. Even 

now, for example, the US and the Afghan Government are considering peace negotiations 

with the Taliban, another service provider,407 that will undoubtedly focus on how to 

integrate that organization into Afghan politics.408 It may not, then, be prudent to assume 

that all insurgent social service provision efforts should be countered. Instead, COIN 

strategists should see social service provision, particularly at high levels, for what it so 

                                                 
405 Headquarters, Department of the Army, Counterinsurgency, Field Manual (FM) 3-24, MCWP 3-33.5 

(Washington, DC: Headquarters, Department of the U.S. Army, 2006), 3-13–3-15. 
406 Love, Hezbollah: Social Services as a Source of Power, 25; Love, Hezbollah: A Charitable Revolution; 

and, Alagha, The Shifts in Hizbullah’s Ideology, 247–277, 357. 
407 Ashley Jackson, Life Under the Taliban Shadow Government (London: Overseas Development 

Institute, 2018), https://www.odi.org/sites/odi.org.uk/files/resource-documents/12269.pdf. 
408 Director, Joint Force Development, Joint Publication 3-07: Stability (Washington, DC: Joint Chiefs of 

Staff, 2016), III-14, https://www.jcs.mil/Portals/36/Documents/Doctrine/pubs/jp3_07.pdf; and, James 
Dobbins, et al., “US-Taliban negotiations: How to avoid rushing to failure,” The Atlantic Council 
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often is: a sign that the organization desires some sort of political power.409 This 

perspective can help COIN strategists recognize opportunities to move towards peace 

sooner, while working with the host nation to build capacity and by beginning to consider 

how insurgent groups can be persuaded away from violence and towards viable political 

processes.410  

There is, however, a time component to this calculus. As Navin Bapat notes, 

negotiations are a rare occurrence across insurgencies. But Bapat’s research also indicates 

that negotiations are most likely to occur four years into the insurgency. This timeframe 

appears to represent a sweet-spot of sorts in which both parties may observe a stalemate 

but the hazards of entering into a negotiation are not prohibitive. As the likelihood of 

negotiation decreases over time, understanding when the opportunity is most favorable to 

producing peace is critical to any strategy of addressing insurgent social services.411  

How might, then, Bapat’s research on negotiations be applied to the question of 

insurgent social service provision? Since insurgents are most vulnerable during the early 

life of the insurgency, it may not be in the government’s interest to begin negotiations 

early. Instead, the host nation should consider attempting an all-out routing of the 

insurgency, whether or not it provides services. If, however, the insurgency survives to 

become a Super-Provider, then the government will be forced into less favorable 

                                                 
409 See Hezbollah, for example: Blanford, Iran & Region IV; Love, Hezbollah: Social Services as a Source 

of Power, 25; Love, Hezbollah: A Charitable Revolution; and, Alagha, The Shifts in Hizbullah’s 
Ideology, 247–277, 357. 

410 Director, Joint Force Development, Joint Publication 3-07; and, Navin A. Bapat, “Insurgency and the 
Opening of Peace Processes,” Journal of Peace Research 42, no. 6 (2005): 699–717. 

411 Bapat, “Insurgency and the Opening of Peace Processes,” 699–717. 
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negotiations. At this time, it may behoove the organization to work with Super-Providers 

to preserve their ability to provide services, while integrating more fully into the political 

process.412  

Again, Hezbollah offers an instructive case. Because it managed to survive its 

infancy, Hezbollah became a long-standing insurgent movement in Lebanon. In 1990, 

post-Taif, Hezbollah was given a chance to enter into Lebanon’s political sphere. Perhaps 

most importantly, Hezbollah was able to use its social services as a focal point for 

gaining political support. In this way, the group was permitted to showcase non-violent 

activities to support its legitimate political activities. The result was political inclusion. 

This is not to glorify the Lebanese peace process, but it is an example how to incorporate 

a Super-Provider into a more peaceful political setting.413 

If, however, negotiation does not appear possible, as is so often the case across 

insurgencies,414 and countering insurgent service provision is necessary for operational or 

strategic advances, then it may be prudent to adopt a modified version of the clear, hold, 

build strategy. This might entail the clearing of insurgent owners/administrators from the 

social service infrastructure they have established, followed immediately by an attempt to 

fill the personnel void this leaves (e.g., hold) with COIN force- and host nation-friendly 

staff. This would necessitate a taking over of existing and familiar governance operations, 

                                                 
412 Bapat, “Insurgency and the Opening of Peace Processes,” 699–717. 
413 Mapping Militant Organizations, “Hezbollah;” Love, Hezbollah: Social Services as a Source of Power, 

25; Love, Hezbollah: A Charitable Revolution; and, Alagha, The Shifts in Hizbullah’s Ideology, 247–
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a modified version of Alexus Grynkewich’s “displacement” solution.415 As David Ucko 

points out, this strategy was previously problematic because this mandate requires the 

establishment of a “new normal,” or an alternative to what the local population is already 

accustomed to.416 

In order for this type of operation to be successful, COIN forces would need to 

accomplish several tasks themselves and/or support the host nation in doing so. Principal 

among these tasks is the simultaneous extension of the state’s social welfare capabilities 

and the elimination of the same services that are provided by non-state entities. To be 

effective, the state would need to ensure the quality and consistency of the services 

insurgencies once provided. This means maintaining the professionals that support such 

facilities, their structural integrity, and their hours of operation, for example. And 

accomplishing all this is no small task. Failure also comes with the potential to generate a 

humanitarian crisis and an increase in radicalization. The ultimate goal of such a strategy, 

then, would be to ensure the local population does not suffer at the hands of legitimate 

governing authorities or search for help among radicalized providers.417 

                                                 
415  David H. Ucko, “Clear-Hold-Build-Fail? Rethinking Local-Level Counterinsurgency,” War on the 

Rocks, November 7, 2013, https://warontherocks.com/2013/11/clear-hold-build-fail-rethinking-local-
level-counterinsurgency/; Alexus G. Grynkewich, “Welfare as Warfare: How Violent Non-State Groups 
Use Social Services to Attack the State,” Studies in Conflict & Terrorism 31, no. 4 (2008): 350–370. 

416 Ucko, “Clear-Hold-Build-Fail? Rethinking Local-Level Counterinsurgency;” and, Grynkewich, 
“Welfare as Warfare,” 350–370. For more on clear, hold, build, see Headquarters, Department of the 
Army, Counterinsurgency, 9-1–9-14. 

417 Based in part on Grynkewich, “Welfare as Warfare,” 350–370. Also see, for example, this article on 
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This approach comes with several other risks. First, it can turn social services into 

targets of opportunity. A particularly illustrative example of this are US-built roads in 

Afghanistan. USAID and the US military have expended an estimated $2 billion on 

Afghan roads. In the latter half of 2013, the Taliban planted 200 improvised explosive 

devices (IEDs) along a 12-mile section of Highway 1. A second risk that the Afghan 

roads project also illuminates is that infrastructure, if not maintained, can become a 

lasting symbol of failure and abandonment. The Afghan Government has proven unable 

to sustain foreign-built roads, and the US has proven unwilling to continue funding their 

maintenance, despite the seemingly growing pleas for assistance from the Afghan 

Government. The result has been a number of car crashes attributed to the poor quality of 

these roads, turning the 10,000 miles of Western-funded highways into symbols of failure 

that can be leveraged by the insurgency.418   

Second, a take-over of infrastructure may have unintended consequences, 

possibly even a short-term increase in violence.419 Again, roads provide a good example 

of this. A Harvard study of roads and violence in the North Caucasus indicates that 

“roads shape insurgent target selection and facilitate the physical spread of violence.”420 

                                                 
418 Ucko, “Clear-Hold-Build-Fail? Rethinking Local-Level Counterinsurgency;” Grynkewich, “Welfare as 

Warfare,” 350–370; and, Kevin Sieff, “After Billions in U.S. Investment, Afghan Roads Are Falling 
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In the context of the COIN fight in Afghanistan, then, this study offers a powerful lesson 

learned – that the very services COIN agencies sought to provide could be leveraged to 

proliferate insurgent operations. It indicates that any COIN endeavor to provide services 

should take into account potential second- and third-order effects that might detract from 

the very value these services seek to generate.421  

COIN Strategy and Proxy Providers 

The Proxy Provision model may offer opportunities for the most straight-forward 

and lowest risk strategies to counter. Countering this model should consist primarily of 

alliance disruption to ensure the proxy provider reaps as few benefits as possible from the 

provision of an ally. Alliance disruption is attractive because doing so does not 

necessarily have to mean directly countering the provision of services and therefore the 

welfare of the population. Instead, alliance disruption may focus on the connective tissue 

of the alliance – such as resources, capacity, and trust.422  

Disruption of trust between allied insurgent organizations may appear to be the 

least risky option, but it is also most probably the most difficult to implement. This is 

because trust relationships are often formed and maintained between local commanders 

and only break when irreconcilable differences between these groups arise concerning 

                                                 
421 Sieff, “After Billions in U.S. Investment, Afghan Roads Are Falling Apart;” and, Zhukov, “Roads and 

the Diffusion of Insurgent Violence,” 144–156. 
422 Bacon, Why Terrorist Groups Form International Alliances; Tricia Bacon, “Hurdles to International 

Terrorist Alliances: Lessons from Al-Qaeda’s Experience,” Terrorism and Political Violence 29, Issue 
1 (2016): 79-101; Bacon, “Is the Enemy of My Enemy My Friend?” 345-378; Director, Joint Force 
Development, Joint Publication 3-25: Countering Threat Networks (Washington, DC: Join Chiefs of 
Staff, 2016), https://www.jcs.mil/Portals/36/Documents/Doctrine/pubs/jp3_25.pdf. 
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more strategic issues. This means that COIN operators must await an opportune moment 

of strategic discord or have the good fortune of discovering one if it is to be leveraged to 

help disturb insurgent alliances in this manner. Thus, while alliance disruption through 

trust-breaking may be a sharp instrument, it may not always be a viable option, given 

when the inflection points of these relationships may or may not occur.423  

Another means of trust-breaking might arise from targeting specific actors who 

act as trust centers for multiple organizations. Local factions associated with the Taliban 

in Afghanistan, for example, often rely on individual trust brokers like Taliban district-

level governors to vouch for prospective allies. These brokers usually have ties to both 

groups and can act as facilitators for the alliance. Given the secretive nature of so many 

insurgent groups, these trust brokers often meet only face-to-face. These meetings offer 

an opportunity for disruption, and so too does the general practice of identifying and 

preventing these individual trust brokers from expanding alliances.424 

Less precision tools include targeting insurgent resources and capabilities.425 This 

approach includes both targeting support systems of a network of alliances in the area in 

which violence is being perpetrated, as well as international sources of support. It 

requires sweeping attention and well-timed disturbance of flows of money, people, and 

                                                 
423 Mallory Sutike Sipus, Insurgent Alliances in Afghanistan (Washington, DC: United States Institute of 

Peace, 2015), https://www.usip.org/publications/2015/06/insurgent-alliances-afghanistan. 
424 Sipus, Insurgent Alliances in Afghanistan; and, Tricia Bacon, “Is the Enemy of My Enemy My Friend?” 

345-378. 
425 Bacon, Why Terrorist Groups Form International Alliances; Bacon, “Hurdles to International Terrorist 

Alliances,” 79–101; Bacon, “Is the Enemy of My Enemy My Friend?” 345–378; and, Director, Joint 
Force Development, Joint Publication 3-25. 
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material. But the goal of this strategy is to cut the operations of the group in general and 

is not simply focused on social service provision. The risk inherent in this approach is 

popular backlash against COIN forces if they disrupt insurgent provision either by 

chasing proxy providers or going after provision hubs.426 Mosul offers an instructive 

example of what can happen when a relatively effective insurgent ruler, no matter how 

brutal, is replaced by a relatively ineffective one, no matter how legitimate. Mosul’s two 

year, post-liberation lag in reconstruction has resulted in growing frustration among the 

local population. This has, in turn, raised fears that an ISIS resurgence might occur.427  

COIN Strategy and Non-Providers 

Non-Providers might present the most difficult model to counter. This is because 

the least risky choice is to avoid engagement in social service provision. To do otherwise 

risks ramping up the competition in the area of operations, as COIN forces attempt to 

protect related infrastructure or people, and may then push a Non-Provider towards either 

Proxy provision through alliances or towards seeking Super-Provider status, depending 

on the organization’s objectives and according to the data surveyed in Chapter 3.428  

Another potential outcome is the adoption of Jundullah’s approach in Pakistan, to simply 

                                                 
426 Bacon, Why Terrorist Groups Form International Alliances; Bacon, “Hurdles to International Terrorist 

Alliances,” 79–101; Bacon, “Is the Enemy of My Enemy My Friend?” 345–378; and, Director, Joint 
Force Development, Joint Publication 3-25. 

427 Director, Joint Force Development, Joint Publication 3-25; and, Scott Peterson, “In Mosul’s Enduring 
Rubble, Fertile Soil for an ISIS Revival?” The Christian Science Monitor, March 13, 2019, 
https://www.csmonitor.com/World/Middle-East/2019/0313/In-Mosul-s-enduring-rubble-fertile-soil-for-
an-ISIS-revival. 

428 The Afghan roads example illustrates this well: Sieff, “After Billions in U.S. Investment, Afghan Roads 
Are Falling Apart.” 
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target service providers and related infrastructure.429 Given these risks and the potential 

costs of competing in an area in which insurgents are not actively using social services to 

win hearts and minds, the best method for COIN forces to undertake may not be to 

provide services, as doctrine assumes; other tools, such as focusing on long-term security 

of the population and political representation, may prove more effective.430 

Areas for Future Research 

This conclusion has already suggested two areas for further research – how 

provision models evolve over time and, specifically, what the roles of Non-Providers and 

Proxy providers will look like in the future. But other questions remain unanswered and 

would benefit from additional inquiry. The first of these is which provision model is 

ultimately most effective and when. Undertaking this question requires a definition of 

effectiveness first, which might include whether or not a model most often leads to the 

achievement of desired objectives, if the model allows for a growth in popular support, or 

if a model is the best use of insurgent resources at the time it is employed. Given the 

proliferation of the Proxy model, an inquiry on effectiveness may help the Department of 

Defense understand if the spread of this model will in fact assist insurgencies in the field.  

                                                 
429 Keating, “Suicide Bombing Attacks Pakistan Polio Eradication Center as Part of Larger Assault on 

Vaccine Campaign;” and, “Two More Deaths in Attacks on Polio Workers in Pakistan.”  
430 Keating, “Suicide Bombing Attacks Pakistan Polio Eradication Center as Part of Larger Assault on 

Vaccine Campaign;” and, “Two More Deaths in Attacks on Polio Workers in Pakistan.” On the 
requirement to provide security to shore up frequently targeted infrastructure, as well as cost, see for 
example: Sieff, “After Billions in U.S. Investment, Afghan Roads Are Falling Apart.” On doctrinal 
assumptions, see: J7, Joint Force Development, Joint Publication 3-24, III–35. On additional tools to 
win hearts and minds, see: J7, Joint Force Development, Joint Publication 3-24, A-13–A-15.  
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A second line of inquiry might be to determine social service best practices based 

on insurgent providers, especially Super Providers. Understanding how services are 

selected and provided by these violent actors may yield lessons learned for COIN 

operators seeking to implement non-lethal activities. This inquiry might also yield 

additional lessons about how to best engage with the local population to generate support. 

For example, the lessons of AQI’s strict implementation of sharia as its first foray into 

governance also hint at why establishing a “new normal” during a COIN build phase is so 

fraught.431 

The value of this research is that it has provided COIN operators, and interested 

academics, a starting point to discern how modern Islamic insurgent organizations use 

social service provision and what drives models of behavior in this space. It, therefore, 

opens the door to create more finely tuned COIN instruments based on a better 

understanding of insurgent behavior and how insurgents compete for popular support 

through service provision. This research can also begin to point to approaches that are not 

just sharper, but are also a more efficient use of resources to conduct non-lethal COIN 

activities.  

                                                 
431 Temple-Raston, “Al-Qaida: Now Vying for Hearts, Minds and Land;” Fishman, Dysfunction and 

Decline; and, Ucko, “Clear-Hold-Build-Fail?”  
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APPENDIX A: DATA 

The purpose of this appendix is to provide the data used in this dissertation. This 

data consists of three items. First is the list of insurgent groups that fit the criteria for 

inclusion in this dissertation. This list includes the names of the groups and their 

locations in which the groups primarily operate. The second set of data are the 

independent and dependent variables for each insurgent group. Finally, this appendix 

provides the codebook used to build and validate the data, as well as a list of sources 

from which the data was derived. 
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List of Insurgent Groups 

 
 

313 Brigade 

Abdullah Azzam Brigades (AAB) 

Aden-Abyan Islamic Army (AAIA) 

Ahlu Sunna Wal Jama (ASWJ) 

Ahrar al-Sunna Baalbek Brigade 

Ajnad Misr 

Al Ashtar Brigades (AAB) (aka, Saraya al-Ashtar) 

Al Ittihad Al Islamiya (AIAI) 

Al Qaeda (Central), Phase 1 (Bin Laden era) 

Al Qaeda (Central), Phase 2 (post-Bin Laden) 

Al Qaeda in Iraq (AQI) 

Al Qaeda in the Arabian Peninsula (AQAP) 

Al Qaeda in the Lands of the Islamic Maghreb (AQIM) 

Al Qaeda Kurdish Battalions (AQKB) 

Al Shabaab 

Al-Badr 

Al-Fatah (aka, Sami al-Ghul Brigades) 

Al-Furqan Brigades 

Alliance for the Re-liberation of Somalia (ARS) 
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Al-Naqshabandiya Army (JRTN) 

Al-Sadr Brigades (aka, Sadrist Movement, Mahdi Army/Jaysh al-

Mahdi, Mumahidoon, Promised Day Brigades, Peace Brigades) 

Al-Shabaab al-Mu'minin (aka, Houthi Movement, Ansarallah) 

Al-Tawhid Islamic Front  

Ansar al Dine 

Ansar al-Islam (aka, Ansar al-Sunna, Jamaat Ansar al-Islam) 

Ansar al-Sharia in Yemen (AAS) 

Armed Islamic Group (GIA) 

Asa'ib Ahl al-Haq (AAH) 

Asbat al-Ansar (AAA)  

Asian Tigers  

Badr Organization of Reconstruction and Development (aka Badr 

Organization, Badr Brigade, armed wing of SCIRI) 

Boko Haram, 2002-2009 

Boko Haram, 2009-Present 

Dhamat Houmet Da'wa Salafia (DHDS) 

Hamas (aka, Izz al-Din al-Qassam Brigades) 

Hamas Iraq  

Haqqani Network, Phase 1 (1981-2001) 

Haqqani Network, Phase 2 (2001-Present) 
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Harakat ul-Mujahidin (HuM), Phase 1 (pre-1989) 

Harakat ul-Mujahidin (HuM), Phase 2 (post-1989) 

Harkat-ul-Jihadi al-Islami (HuJI), Phase 1 (pre-1989) 

Harkat-ul-Jihadi al-Islami (HuJI), Phase 2 (post-1989) 

Hezb-E-Islami Gulbuddin (HiG)  

Hezbollah Al-Hejaz (aka, Saudi Hezbollah) 

Hezbollah, Phase 1 (pre-1990) 

Hezbollah, Phase 2 (post-1990) 

Hizbul Islam 

Hizb-ul-Mujahedeen (HM) 

ISIS in Algeria (aka, Jund al-Khilafah) 

ISIS in Iraq and Syria (aka, Islamic State of Iraq, Majlis Shura al-

Muhahedin) 

Islamic Armed Movement (MIA) (aka, Bouyali Group) 

Islamic Army in Iraq (IAI) 

Islamic Courts Union 

Islamic Movement of Kurdistan (IMK, IMIK) 

Islamic Movement of Uzbekistan (aka, Islamic Jihad Union, Adolat) 

Islamic Salvation Army (AIS) 

Jaish al-Adl 

Jaish-e-Mohammed (JEM) 
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Jamaat al-Islamiya (aka, Al-Gama'a al-Islamiya) 

Jamaat al-Tawhid wa-l-Jihad (JTWJ) 

Jama'atu Ansarul Muslimina Fi Biladis Sudan (JAMBS) 

Jundallah 

Jundallah - Pakistan 

Kata'ib Hizballah (KH) (aka, Hizballah in Iraq) 

Kata'ib Sayyid al-Shuhada  

Lashkar-e-Islam (LeI) 

Lashkar-e-Jhangvi (LeJ) 

Lashkar-e-Tayyiba (LeT) 

Lashkar-e-Zil 

Libyan Islamic Fighting Group 

Moroccan Islamic Combatant Group (GICM) 

Movement for Unity and Jihad in West Africa (MUJAO) 

Mujahedeen-e Khaliq (MEK) 

Mujahideen Army 

Mukhtar Army 

Nazir Group  

Okba Ibn Nafaa Brigade 

Palestinian Islamic Jihad (PIJ) 

Ras Kamboni Movement 
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Salafist Group for Preaching and Combat (GSPC) 

Second Soran Unit  

Seleka Militia 

Signed-in-Blood Battalion and the Islamic Movement for Azawad  

Sipah-e-Sahaba/Pakistan (SSP) 

Taliban, Phase 1 (pre-2001) 

Taliban, Phase 2 (post-2001) 

Tehreek Nifaz-e-Shariat Mohammadi (TNSM) 
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Full Aggregated432 Dataset 

Group Name Type Start Date Govern 
(Y/N) 

Competition  
(Low, High) 

Provision  
(None, Proxy, 

Low, High) 

313 Brigade Sunni/Salafist 2013 N High Proxy 

Abdullah Azzam Brigades (AAB)  Sunni/Salafist 2004 N High Proxy 

Aden-Abyan Islamic Army 
(AAIA) Sunni/Salafist 1999 Y Low None 

Ahlu Sunna Wal Jama (ASWJ) Other 2008 Y High High 

Ahrar al-Sunna Baalbek Brigade Sunni/Salafist 2013 N Low Proxy 

Ajnad Misr Sunni/Salafist 2014 N Low Proxy 

                                                 
432 Raw dataset available upon request. 
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Al Ashtar Brigades (AAB) (aka, 
Saraya al-Ashtar) Shiite 2013 N Low None 

Al Ittihad Al Islamiya (AIAI) Sunni/Salafist 1992 Y High Low 

Al Qaeda (Central), Phase 1 (Bin 
Laden era) Sunni/Salafist 1992 N High Proxy 

Al Qaeda (Central), Phase 2 
(post-Bin Laden) Sunni/Salafist 2011 Y High Proxy 

Al Qaeda in Iraq (AQI) Sunni/Salafist 2004 Y High None 

Al Qaeda in the Arabian 
Peninsula (AQAP) Sunni/Salafist 2004 Y High High 

Al Qaeda in the Lands of the 
Islamic Maghreb (AQIM) Sunni/Salafist 2007 Y High Proxy 

Al Qaeda Kurdish Battalions 
(AQKB) Sunni/Salafist 2007 N Low None 
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Al Shabaab Sunni/Salafist 2007 Y High High 

Al-Badr Sunni/Salafist 1999 Y Low Proxy 

Al-Fatah Sunni/Salafist 1971 Y High Proxy 

Al-Furqan Brigades Sunni/Salafist 2013 N Low None 

Alliance for the Re-liberation of 
Somalia (ARS) Sunni/Salafist 2007 Y Low Proxy 

Al-Naqshabandiya Army (JRTN) Other 2012 Y High Low 

Al-Sadr Brigades Shiite 2004 Y High High 

Al-Shabaab al-Mu'minin  Shiite 2005 Y High High 
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Al-Tawhid Islamic Front Sunni/Salafist 2001 Y Low None 

Ansar al Dine Sunni/Salafist 2004 Y High High 

Ansar al-Islam Sunni/Salafist 2002 Y High None 

Ansar al-Sharia in Yemen (AAS) Sunni/Salafist 2012 Y Low High 

Armed Islamic Group (GIA) Sunni/Salafist 1994 y High Low 

Asa'ib Ahl al-Haq (AAH) Shiite 2007 N High Low 

Asbat al-Ansar (AAA)  Sunni/Salafist 1995 Y High None 

Asian Tigers  Sunni/Salafist 2010 N Low Proxy 
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Badr Organization of 
Reconstruction and 

Development  
Shiite 2005 Y Low Low 

Boko Haram, Phase 1 (2002-
2009) Sunni/Salafist 2009 N Low High 

Boko Haram, Phase 2 (2009-
Present) Sunni/Salafist 2009 Y Low High 

Dhamat Houmet Da'wa Salafia 
(DHDS) Sunni/Salafist 2001 Y High Low 

Hamas Sunni/Salafist 1989 Y High High 

Hamas Iraq  Sunni/Salafist 2007 Y High None 

Haqqani Network, Phase 1 
(1981-2001) Sunni/Salafist 2006 Y Low High 

Haqqani Network, Phase 2 
(2001-Present) Sunni/Salafist 2001 Y High High 
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Harakat ul-Mujahidin (HuM), 
Phase 1 (pre-1989) Sunni/Salafist 1985 N Low None 

Harakat ul-Mujahidin (HuM), 
Phase 2 (post-1989) Sunni/Salafist 1989 Y Low Proxy 

Harkat-ul-Jihadi al-Islami (HuJI), 
Phase 1 (pre-1989) Sunni/Salafist 1984 N Low None 

Harkat-ul-Jihadi al-Islami (HuJI), 
Phase 2 (post-1989) Sunni/Salafist 1990 Y Low Low 

Hezb-E-Islami Gulbuddin (HiG) Sunni/Salafist 2002 Y High High 

Hezbollah Al-Hejaz  Shiite 1987 Y Low High 

Hezbollah, Phase 1 (pre-1990) Shiite 1982 Y High High 

Hezbollah, Phase 2 (post-1990) Shiite 1990 Y High High 
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Hizbul Islam Sunni/Salafist 2008 Y High Proxy 

Hizb-ul-Mujahedeen (HM) Other 2005 N High High 

ISIS in Algeria Sunni/Salafist 2012 N Low Proxy 

ISIS in Iraq and Syria  Sunni/Salafist 2006 Y High High 

Islamic Armed Movement 
(MIA) Sunni/Salafist 1982 N Low None 

Islamic Army in Iraq (IAI) Sunni/Salafist 2004 Y High None 

Islamic Courts Union Sunni/Salafist 2005 Y Low High 

Islamic Movement of Kurdistan 
(IMK, IMIK) Sunni/Salafist 1987 Y High High 
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Islamic Movement of 
Uzbekistan Sunni/Salafist 2000 Y High None 

Islamic Salvation Army (AIS)  Sunni/Salafist 1993 Y Low Proxy 

Jaish al-Adl Sunni/Salafist 2013 N Low None 

Jaish-e-Mohammed (JEM) Sunni/Salafist 2002 Y High Low 

Jamaat al-Islamiya Sunni/Salafist 1981 Y Low None 

Jamaat al-Tawhid wa-l-Jihad 
(JTWJ) Sunni/Salafist 2002 Y High None 

Jama'atu Ansarul Muslimina Fi 
Biladis Sudan (JAMBS) Sunni/Salafist 2012 Y Low Proxy 

Jundallah Sunni/Salafist 2006 N Low Proxy 
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Jundallah - Pakistan Sunni/Salafist 2008 N Low None 

Kata'ib Hizballah (KH) Shiite 2007 Y Low Proxy 

Kata'ib Sayyid al-Shuhada Shiite 2013 N Low Proxy 

Lashkar-e-Islam (LeI) Sunni/Salafist 2009 Y High Low 

Lashkar-e-Jhangvi (LeJ) Sunni/Salafist 1996 Y Low Proxy 

Lashkar-e-Tayyiba (LeT) Sunni/Salafist 1999 Y High High 

Lashkar-e-Zil  Sunni/Salafist 2002 N Low Proxy 

Libyan Islamic Fighting Group Sunni/Salafist 1995 Y Low None 
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Moroccan Islamic Combatant 
Group (GICM)  Sunni/Salafist 1998 Y Low Low 

Movement for Unity and Jihad 
in West Africa (MUJAO) Sunni/Salafist 2011 Y High High 

Mujahedeen-e Khaliq (MEK) Sunni/Salafist 1972 Y Low Low 

Mujahideen Army Sunni/Salafist 2004 Y High High 

Mukhtar Army Shiite 2013 N High None 

Nazir Group Sunni/Salafist 2009 Y High Proxy 

Okba Ibn Nafaa Brigade Sunni/Salafist 2014 Y Low Proxy 

Palestinian Islamic Jihad (PIJ) Sunni/Salafist 2000 N High Proxy 
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Ras Kamboni Movement Sunni/Salafist 2008 Y High None 

Salafist Group for Preaching 
and Combat (GSPC) Sunni/Salafist 1999 Y Low None 

Second Soran Unit  Sunni/Salafist 1998 Y High None 

Seleka Militia Other 2014 Y High None 

Signed-in-Blood Battalion and 
the Islamic Movement for 

Azawad 
Sunni/Salafist 2012 Y Low Proxy 

Sipah-e-Sahaba/Pakistan (SSP) Sunni/Salafist 1990 Y Low Low 

Taliban, Phase 1 (pre-2001) Sunni/Salafist 1995 Y High None 

Taliban, Phase 2 (post-2001) Sunni/Salafist 2001 Y High Low 
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Tehreek Nifaz-e-Shariat 
Mohammadi (TNSM) Sunni/Salafist 2007 Y High Low 

Tehreek-e-Taliban Pakistan Sunni/Salafist 2007 Y High Low 
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Codebook 

Selection of Insurgent Organizations.  

Include if and only if (IFF) all conditions below are met: 

 The organization began on or after 1980. 

 The organization is Islamic. 

 The organization is located in Middle East and/or Africa. 

 The organization conducts violent operations in defined geographic area. 

 The information above can be found. 

Govern 

Mark “Yes” (Y) IFF: 

 The organizational leadership and/or documentation explicitly 

articulates a desire to govern.  

 The organizational leadership and/or documentation 

makes/includes statements that pertain to the desire to establish 

sharia law or a similar governing framework to a specific location 

and population. 

Mark “No” (N) IFF: 

 The organizational leadership and/or documentation does not explicitly 

articulate a desire to govern. 

 The organizational leadership and/or documentation discusses the wish 

that an area operate under sharia law or similar governing framework but 

does not specify the wish to establish this framework themselves. 
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Competition 

Mark “Low” IFF:  

 The organization faces only one type of adversary. 

 Types of adversaries include: Government, foreign military/coalition, or 

other insurgent organization 

Mark “High” IFF: 

 The organization faces more than one type of adversary. 

Social Service Provision 

Mark “None” IFF: 

 The organization has no record of having provided a minimum of one 

social service, AND; 

 The organization is not allied with another organization that does have a 

record of providing at least one social service. 

Mark “By Proxy” IFF: 

 The organization has no record of having provided a minimum of one 

social service, AND; 

 The organization is allied with another organization that does have a 

record of providing at least one social service. 

Mark “Low” IFF: 

 The organization provides at least one social service, AND; 

 Meets 0-2 of the following criteria:  

o More than one service is provided 
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o Services provision is sustained 

o Service provision is inclusive (e.g., of non-member populations) 

o Service provision is conducted through a formalized mechanism 

(e.g., a bureaucratic organization) 

Mark “High” IFF: 

 The organization provides at least one social service, AND; 

 Meets 3-4 of the following additional criteria:  

o More than one service is provided 

o Services provision is sustained 

o Service provision is inclusive (e.g., of non-member populations) 

o Service provision is conducted through a formalized mechanism 

(e.g., a bureaucratic organization) 
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