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Executive Summary

Title: Effectiveness of Interagency Cooperation at the Provincial Reconstruction Team Level in
Afghanistan.

Anthor: Major Christopher McArthur, United States Marine Corps

Thesis: Interagency cooperation at the Provincial Reconstruction Team level is hindering the
effectiveness of U.S. led Provincial Reconstruction Teams in accomplishing their mission.

Discussion: The topic of interagency cooperation is important because military power is no
longer enough to counter the post-Cold War security environment which is being defined by
non-state actors conducting asymmetric warfare. The goal of this study is to examine the level
of interagency cooperation within a Provincial Reconstruction Teams (PRT) in Afghanistan and
determine its impact on PRT effectiveness. How PRT’s have adapted since the first team was
formed in 2002 is central to this paper. This study will also look at what lessons if any can be
taken from the PRT concept and applied towards fixing the 1nteragency at the strategic level thus
ensuring a better interagency response in future conflicts.

The Provincial Reconstruction Team concept is not new. It has its historical beginnings in the
CORDS program of the Vietnam War. Provincial Reconstruction Teams were created as a
means of extending the reach of the Afghan government outside Kabul. Today they serve as the
primary interface between the coalition and Afghan provincial and local governments. PRT’s
illustrate the need for effective, integrated action to achieve government-wide “unity of effort” in
complex contingency operations. / '
Conclusion: The PRT concept currently in operation in Afghanistan is characteristic of the
United States continual focus on the military arm of national power while under resourcing the
diplomatic and development instruments of national power. The principle challenges facing the
PRT today include a military dominated organizational structure, resourcing shortfalls, lack of
unity of effort among the different agencies that compose the PRT, and lack of unity of

. command from the tactical to the strategic level. Until a-fundamental shift from hard to soft
power occurs, the 1nteracency stovepipes within the PRT structure will continue to hinder its
effectiveness.
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INTRODUCTION

‘

Unity of effort can only be achieved through ciose, continuous interagency

and interdepartmental coordination and cooperation, which are necessary to

overcome discord, inadequate structure and procedures, incompatible

communications, cultural differences, and bureaucratic and personnel limitations."

-IP1

Today’s complex national security environment 1'eQuires clo‘se cooperation _arhong
various governmental agencies, The U.S.'Depa1'tn‘1en‘t of Defense Joint Publicatio.n 1-02 defines
unity of effort a.s-AtAhe coordination and cooperation foward common objectives, even if the-
participants are not necessérilylpart of the same command or organization.”> The concept of civil-
. military unity of effort and cooperation has been put to the test in Afghaniétan with the creation
of Prévincial.RecohstruCtion Teams (PRT). ‘PRTs are'thé meaﬁs by which various U;S. agencies ;
éogn‘dinate their diplomatic, economic, rec;onstruc"tion.and counterinsurgeﬁcy efforts, in
z}“s.fgha.‘nistan.3 The Pro?incial Reconstruction Team concept has been active in Af ghanistan since.
2002 when the first team was formed‘in th¢ city of Gardez.* Since then a total of tWentyQSix |
' Provincial Re;opstructiéﬁ ‘Teams have been established. _The formation of Provincial ’
| Recoﬁstruétidn T éams in both Afghanistan and ‘Iraq has shown that fhe U-nite_dState's_j
understands the importaﬁce civil-military and interagency cooperation will have-on fhé outcome
bf twenty-first century cohﬂicts. The U.S.. government mliSt now institutionalize the PRT
concept in order to avoid a repeat of the ad hoc nature in which the PRT concept was developed
and implemente_d in the current c'onﬂiét. This paper argues that agency stovepipes, statutory
1'equireﬁlents and 'cultm'él differences are impacting unity of effort at the groundlevel. In -

conclusibn,this paper asserts that the effectiveness of PRTs can be improved by enhancing civil-

military cooperation.



. This paper"wﬂ.l foc‘us'on’Ame;ican—led Provincial Reéonstruction Teams in Afghanistan
and the level of civii—rnilitary coonerati_on within those teains towards achieving United.States
and International Secﬁrﬁy Assistance Force (ISAF) goals. This paper will‘ begin with a 1601; at‘

. the histor’y and development of the interagency structure and hon/' it has changed in response to |
the SeptémberA 11,2001 attacks; This will be'follnwed by’a look nt the deVelopment of the PRT
concept frorn its roots in the Vietnam War’s Civil Operations and Rural Development Support
(CORDS) pr:ogramv to the establishment bf the first PRT in Afghani§tan in 2002. Followiné a
short discéussion on the structuré, organization and mission of U.S.-led PRTs, this paper will
discuss qurfent isénes with ci\}il-rnilitafy cooperat.ion within PRTs that are hafnpéring gréater .
opefational success. Finally, this'pzipe'r will offer récormnendations for imp’rovingv.inter.agéncy
cooperation at both the pro.vincial and strategic levéls in order to ifnp‘r.ove PRT effeqtiveness. In
short, this paper is important as lessons learned today regarding intéragency coordination at the -
 strategic, operational, and tactical level will help the U.S. Government (USG) to be better
: prenared to conducf stability operations in the future. | |

' HISTORY. OF THE INTERAGENéY

If we’d all had the infOrmaﬁon in one ngency, by God, I believ/é: we could have-

 foreseen what was going to-happen in Pearl Harbor.”
' ' - President Truman
War has historically been the catalyst for interagency chan,s_a;e.6 The modém history of

interagency COdneration has gone through four distinct 'peniods.j These inqlude the imfnediate
post-World War II period (1946-1949), 'the Cold War period predominantly defined by the
’ CORDS program, the post-Cold War period leadiné~ up to Septenibér li, 2001 which was shaped
by Presidential Decision Directive 56, and the post September 11, 2001 (9/1 1) period shaped by

National Security Presidential Direcfdve 44 (NSPD 44).8 The interagency can be defined as - -

/



United S tates Gove1:nment ageﬁcies and departments which include the Sta;[e bepanment,
Depértment of Defense, the US Agency for International Development aﬁq the U.S.
Department of Agri‘cﬁltﬁre to name a few. Likewise, intera‘gency coordination is defined by
Joint Publiéatibﬁ 3-8 Interagency Coordinaﬁon during Joint Operations as the colordinativon that
occurs between elements of Deparfment of Dcfenéé and éngaged US GOVernlneﬁt,agenCies fO}';'
the purpose of achieving an objective.9 Defining the interageﬁcy has been 1'élative1y‘easy,
getting the organizations to work together given resource anvd< ideOlogy differences haé been the
challenge for the U.S. government.

The interagency structure has its origins in the U.S‘. Constitution which makes‘t‘he
President responsible for the security of the United States.’® The interagehcy structure did not
‘become formalized until the end of World War II with the passage of the National Security Act
of 1947."" The public outrage over the Pearl Harbor surprise attack drove Congress towards |

interagency reform as a méans of frqventing another attack on thevUnited Stat‘es.l‘z‘ As aresult of

~ public sedir‘nent; Congress held a series of inVestigativé heafings into the Pearl] Harbor attack
duriné the post war period from 1945 t0 1946.> The result of tﬁese Hearings was the National
Security A‘c'taof 1947 which was aimed é.t improving the integration Qf national security‘stra'tegy
’ ,thro'ligh the establishment éf a National Security Council within the ~executiv'e‘~ branch.'*  The
Nétioﬂal Sccurity Council wolﬂd then advise phé Prevsiident* on thle integrétibn of domestig,
foreign, and military policies, thereby enabling the Department of Defense and othér
governmental agencies to cooperate more effectively 1n matters involving national secvurity.15

The interagency structure established by the 1947 National Security Act was well suited.
at meeting the United States :containment straﬁeéy for the Cold War.'® This structure Was in

place thru the Vietnam War. However, President Lyndon Johnson realized that the military

1



instrument of national power alehe was not effective agairist an insurgency., Fighting an
insurgency would require the alignment of hard and soft powers and a chaiige in the interagency
str‘ucture. The result was the implerrientation of the CORDS program which would bring unity
- ef effort and unity of co:rrinriand with respect to pacification programs in Vietnam. '.
The next significant change to the inter&igency structure was the telease of Presidential
Decision Directive 56 by P_'residentBill Clinton in 1997. Presidential Decision Directive 56 was
‘directed at managing complex contingency operations and built upon lessons learned in Somalia
and Haiti."” Presidential Decision Directive 56 was primarily focused on interagency planning
for complex operations. This directi\ie would be the guiding dociiment for the interagency until it
was replaeed in 2005 by Presidential Directive 44 which‘was itself a response to interagency
failures leading up to the attacks of September 11, 2001 and interagency failures in both Iraq and
Afghanistan. |

The United State’s ceneept and’approach to globalysecurity has changed fundamentally
since September 11, 2’001'.18 In the post-coid War security environnient the United States will
no longer be able to solve instability solely 'through military means.'® -Retired Artny Genervalv
: Volriey Wemer describes the nature of/future conflicts as predominantly non-state actors using
asymxﬁetric warfare.”’ This new security environment w111 be rriore peiitical than rnilitary and-
1'equire the‘United Staites to u$e both hard'arid seft peWers inan in,tegrate‘ci strategy.”' The
inter\agency failures that led to the 9/11 attacks are reminiscent of the Pearl iI-Iai"bor attacke.
Furthermore, the resulting post—cenﬂict planning failures in Iraq point to a changing environment
where interaéency cooperation is critical.”* A conS~tituent of Representative Vic Snyder,
chai_rrimii of the Oversight and Investigations Subcommittee, who was in 2008 4 civilian serving

~ in Trag, told him, “I sometimes think that the differences in conflicts between our agency and



other agencies of the U.s. Government are greater than the differences between us and the

*23 The strategic environment since 9/11 has resulted in a significant shift of focus

Iragis.
towards stability and reconstruction operations.24 The Department of Defense has stated that,
“Stability operations are a core U.S. military mission that the Department of Defense shall be

prepared to conduct with proficiency equivalent to combat operations.” In short, the lesson for

~ the new post-Cold War security environment is that the United States must develop a better

interagency structure that can resbond to future conflicts as well> as enable better planning for
,p’hase four operations.?® .
DEVELOPMENT OF THE PRT CONCEPT

The PRT concept employed in Afghanistan is not new but has its historical roots in
Vietnam.ﬁ Similarly, the interagency issues and disagreements that oécurred during the
Vietnam War ére very similar to what is occurring at all levels of the intéragency today. By
196§ Presideﬁt Johnson had become upset with the .lack of coordination and centralized directiori.
of U.S. pacification efforts in South Viétnam.?® He watched the Ambassador’s Couﬁry T eam’
attempt to coordinate the activivties of multiple agencies\;;vith iittle success.”” From 1965 to 1987
there waé significant interagency disagreerﬁent as to whether the United ‘:S\tates -
counferinéurgency policy in Vietnam should be aimed at defeating’tﬁe insurgency militarily or
emphasizing a policy that promotes political, economic, and social development as a means to
deprive the insﬁrgen;y of popular sup‘ﬁort.30 | Furtilern-nore; c1v111an aééﬁcies Wahtéd pacbzibficationv
programs to bé under civilian control while the milit\a.rly préférred the ekisting sbtructure which
f)laced all pﬁcification prograrris under Military Assistance Comrﬁaﬁd Vietnam (MACV) control

to remain in place.31 Recognizing the U.S. governments flawed pacification structure in

Vietném, President Lyndon B. Johnson established the CORDS program in 1967 to provide



unified American advice gmd support to the South Vietnamese pacificatioh efft')rt.g'z’ Pacification
is another term for counterinsurgency. Until the implementation of the CORDS program, the
numerous U.S. agencies had been operating iq a seﬁli—autonomous manner pursuant to their
congressionally mandated statutory requirernc’ents.j3 CORDS solved the “lo‘ose' country Ate‘am”
approach to pacification in Vietnam by placing all pacification efforts ﬁnder unified
management.>
| Under the CO‘RDS‘pro gram, a civilian with ambassadorial rank was given résponsibility
for “the direction, coordination, and supervision in Washington of U.S. non;militz}ry

progrzklms;.‘”3 5 The individual picked for this position was Robert Komer, an‘abrasive and br’ash
forty-four year. old member of President J ohnson’s Nafionai Security Staff . As the civilian head
of the pro grafn he wQuld havé authority over the agencies in‘volve;d in pacification ‘.efforts, ‘
‘ (Depaﬁment of State, Agency for International Development, Central Intelligence Agency, 'and
“ the United States Informzit‘ion Agency), a voice in the alloé‘ation of military resources to the
brogram‘and the Qower to Support the U.S. Embassy in Saigon on mafters within his purview.”®
In order to ensure civil-military cooperation President‘I ohnson appointed Komer as General
Westmorland’s deputy, a threé star eéuivalent \p.ositllon‘tha.t made-him equal to Genéral
'Westfnorland’s deput); rﬁilitﬁry cornrnvandersi.37 The r‘esulkt was that pacification programs now
had a single individual responsible for pacification activities from the tactica}l to the strafegic _
level ® CORDS helped establish the vitzﬂity of the South Vietnamese Goifernment by providing
competitive services and local security.39 Similarly, CORDS pushed the MACYV to change its
strategy from “séarcﬁ and aestroy” to “clear and hold” as well as place greater emphasis on
security for Vietnémése living m the countrys icl‘e.40 In short, after pursuing a conventional

warfare strategy that was unsuccessful, the United States shifted course and began a



comprehensive, integrated program of pacificaﬁon, civic actibn and ecénomic development that
Was able to pacify significant numbers of hamlets in South Vietnam byv 1972.4

- United States actions in Afghanistan began in 2001 v;/hen the United States provided
weapons and air support to the Afghan Northern Alliance and their efforts to defeat the
Taliban.*? Following the defeatk of tﬁe Talibaﬁ, the United Stqtes sought the help 0 f its alliés in
establishing a transiﬁorial gov_emmen‘t that would eventually becofnedérfmoratimlly elected and .
abie to maintain security and provide essential services to the Afghan p‘opulation.43 In response,
the United N_ations Security Council passed United Nationsl Security_ Council Resolution
(UNS CR) 1386 establishing the Internétional Security Assistancé Forée, “to aisgist the Afghan |
Interim Authority in th¢ maintenancé' of security in Kabul and its sﬁrrounding areas, so that tﬁe
Afghan Interim Authority as well as the 'pe'rsonnel of the United Nations can operafe ina éecpre B
environment.”* The. limited capacity of fhe Afgha/n government and célls for increased security
outside of Kabul would eVentually*_iead the United States to develop the PRT coﬁpept in order to
expand the government’s capability to provide security and essential services..'

The first American efforts at reéon‘structionin Afghanistan began in early 2002
with the es't:ablishment of Coalition Humanitarian Liaison Cells cémposed of four fo twelve
Army Civil Affairs soldifers.45 They were tasked to assess hurﬁanitarian n;eds,‘ implement small- |
scal‘e reconstruction efforts, and egtablish relations with United Natiéns Assistance Mission |
 Afghanistan (UNAMA) and no.n-govermnentval agencies (NGO) operating in AAfghanistan.46 A
“significant limiting factor of these cells was secu£i£y§ The dozen or sc; soldiers that staffed these -
teams were not sfa.ffed to pr.o.vide self-reliant security for their day-to-day 0pérat‘ic3ns.~ In 2002
the United States decided to e#pand the capability of the Coalition Humaﬁitarian Liaison' Cell

program by adding a force protection component and representatives from U.S. civilian



agencies.47 This Was' the birth of Provincjal Reconstruction Teamé, initially calléd Joint
Reco.‘nstructiori Teams.. The United States at this time opposed thé expansion of ISAF outside of
Kabul for fear of becoming involved in “nation buiiding” and having to commit a large
peacekééping force.”® As calls for iﬁcreased security outside Kabul méunted, the U.S. proposed
the PRT concept which would allow for increaéed security with a minimal footprint. The
purpose of the PRT would be to expand the reach of Civil Affairs "i“eams as Well as to increase
the participation of civilian agenc/ies in stabilization programs.*’ T]."16‘ result was\ the |
establishment of the first Provincial Reconstruction Team in the city of Gardez in N@ember.
2002.5° 'The new 15RT concépt had zivsignificant sécurity componeqt in relation to the Coalition |
‘ Hufnanitarfan ‘Liaison ‘Cellé but lacked civilian governance and develépmmt experts. By March
2003 the Gardez PRT had one civilian from the S.tate Department and one civilian from USAID
assignéd to the team:>’ The civilian members reported difectly to their Specific agency. The |
PRT strﬁcture was initially placed under the control of the Combined Joint Civil Military
Operations Tdsk Force (CJ CI(/IOTF). In August 2003 NATO assumed control of IS AF és the
United Stat;es shiffed its focus to Irag. The United‘Nafions also provided ISAF a new mandate to
expand outside Kabul 3 By the end of 2003 four add(ition'al Americvan'led PRTs and three ISAF
PRTs were operatior.lal.s3 As military opverations were expanded deeper into Afghahistan and the
U.S. transitioned ité focus to Iraq, it wés decided to tii_sband CICMOTF and placé the PRT
vstructure under théwcont\rol of ISAF Whiéh hadA authoi'ify 7throuﬂthOut Afghanistan kundéfthe N
: United Nations I‘nandate.s4 | |
The PRT concept was éstablished iﬁ an ad hoc manner in response to the cﬁénging
environment in Aféhanistan. In 2003 the Am‘ericar;Embeilssy in Afghanistan attempted to bl'inlg

structure to the PRT concept by setting forth the mission for PRTs. The mission for PRTs was to



o help establish eecurity, »e)ttend the authority of the ;Afghan governrnent outside of Kabul, and |
assist in reconstruction.”® As PRTs transittone’d to ISAF control they were given an updated
mission statement.- The miAssion of the PRT as stated in the ISAF operatrona_l plan is to, “assist
The Islamic Republic of Afghantstan to extend its authority, in order to faeilitate the
'develepment of a'stable and secure environment irr the identified area of operations, and enable
Security Sector Reform (SSR) and reconstruction efforts.”>® The State Department believed that )
PRTs would lead reconstruction efforté irr areas corrsidered too tlangerous for traditional aid
_ organizations.”” The Departrnent of Defense, State Department, and.USAAID would be the three
“primary agencies particit)atrng in the PRT program and would focus on the three primary nation
building functions of security, governance, and developrnent.58 The Departrhent of Defense
| would be the lead agency for improvtng security, the State Depértment would lead the political
outreach programs, and USAID would lead construction efforts.” In short, P’RT‘s were intended
tobe a short term solution that would ev.entually give way to traditional development efforts as
P;RTs achieved their godl of improving stability.%
PRT STRUCTURE AND COMPOSITION |
A Provincial Reconstruction Team as defined by the Internat_ional Security Assistance
Force (ISAF) PR’f Handbook is a “jotnt, integrated military-civiliarr organizatiqn, staffed and
supported by ISAF rne’rnber countries; .operatin.g at the t)rovincial level within Afghanistan.’’61
‘The structltre and eomheeition‘ ef PRTS vary hetvtreen the ceurrtriee that ];rrovide therrl ahd from
province to province in order to allow PRTs ﬂexibilit)t in adapting to the envirenment they will
N operate in. Ultimately, individual nations are responsible for determining the eize and su'ueture

of PRTs they lead. Key factors that help determine the structure and composition is the Acurrent

security situation, the effectiveness of Afghan governmental institutions in the province,



presence and capacity of NGO’s, and the etatue of reconstruction prdj ects.®? Of the twelve U.S.-
- led PRTs, the average structure included eighty-three military ,pefsonnel and tnree civilian
representatives from various U.S. departments and agencies, all of whom served in various roles
| ﬂdet support the teams overall mission (see appendix B for PRT Task Organization). As of 2008
1,021 m'il.vitary personnel and 34 civilian personnel serve on U.s. led PRTs in ;Ax’ff:,rhanistan.63 The

i

structure of the PﬁT is designed to support the “whole of government” apprdach \by bringing in a
nnmber of federal agencies with different skills and resources to tackle a co‘mplex problem such
as stability in Afghanistan. The military component includes the PRT commander, who is
usually a Navy or Air Force Lieutenant Colonel or Colonel, an operational and administrative -
stéff,'a“logistical support element, a platoon sized security element, and additional enablers such
as two civil-affairs teams, a military police team, and a military engineer.' The ciyﬂian
component' of the PRT strives to include at ]east one civilian from the Department of State
(DOS), one civilian from U.S. Agency for International Development (USAID), andi a civﬂian .
representative from the U.S. Depaftnlent of Agriculiure (USDA) (see appendix C for Key Leader
Responsibilities). Finally, PRTs. include an Afghan police officer from the Afghan Ministry of
Int-erior (MOI). Though the PRT has robust ofganic military and civilian capabiiities, the ievel
of training varies widely. among the different components. )

Each member of the PRT has a specific role in the eve;ali PRT rnissio‘n.- The
~ DOS representative advises the PRT commander and Ci‘V'ﬂ affairs staff on political implicatidns
of their projects and maintains liaison between the PRT cornmander and the local government. _
The USAID representa‘;ive is the princip al advisor regarding development projects to both the

PRT commander and Afghan provincial governor.64 The USDA representative serves as the

principal advisor to the PRT commander, aid organizations, and the local government to enable
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and fostér reconstruction of the Afghan agricultural sector.” Finally, the security element of the
'PRT protects team members Qut_side of the camp but has limited offens_ive capability..

PRT pi‘e-cieployment training varies between éivilian and military team members. |
Provincial Reci)nstruction Team training has five objectives: provide PRT members with neéded E
skills for success, 2o;ain understanding of different roles and responsibilities of PRT members,

- build interagency and team carhafaderie, proVide the team with a country ovéfview, and share
lessons learned ffom previous PRTs\.6.é 'Provihcial Reconstruction Team pre-deployment training
begins with militéry mémbefs attendinglP‘RT training put on by the Army at Fort Bragg, N orth |
Caroliné.ﬁf The foc;,us is on hbning tactical combat skills as well as lénguage and cultural
instruction. PRT commanders and key military staff members also attend a three week mission— ,
‘ sp'eéific training prégram prior to a PRT being fully formed. Civilian members atte‘:nd‘ a three-
‘week traiﬁing program at Fort Bra!gg to learn field and survivél skills.® ‘Th'e .“Forf Bragg'

» expefience” also serves as an introdpctiori to milifary life for the civilian 1'epresentatives'. The
bepartment of State offérsPRT-related~classroofn tralining to civilians serving on PRTs but this
training is optional.69 Upon arrivihg in Afghanistan the PRT comn.'land.er, civiiian
representatives, and key mi’litary staff attend the ISAF PRTIKey Le’aderstri‘entation Cburse in
O;der to become familiar with thé ISAF PRT Handbook and imdgrstand the role of PRTs as fully
. integrated civil-military units.” .

The chain of command for U.S.—led PRTs is comple;;r. kT‘}’xe‘PRT*leac’ler'shiﬁ team_is‘r
compoéed of the PRT Commaﬁder and the civilian representatix)es from the DOS, USAID and |
USDA. The civilian representaicives ar%: “embecided” in the PRT structure in order to make the
PRT atrue éivil-military unit. The PRT commander has final say on all gecurity méfters. ‘Within

the PRT, howev-'er‘, there are two separate reporting chains. The military component of the PRT
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reﬁorts to the regional commander with responsibility over the p'toviﬁce‘ the team is located in.
For‘ U.S.-led PRTs this is predomina‘tely Regional Command East (RC—E). The regional
commander is responsible for coordinating all civil-military activities conducted Ey elerhents of
PRTs in théir area of responsvibility.n The regional commanders report to the Commander ISAF
T oint Command (COMIIC) Who, executes day-to-day tactical operations throughout Afghanistan.
' COMIIC reports to the ISAF commander who dual hats as the COMUSF-A (see appendix D for -
ISAF Command Structure). ‘The civ‘/:llia'n element of the PRT prirharily does not fall under the
operational control of the PRT commander. Both the DOS and USAID report directly to the
U.S.. Embéssy in Kabul. The PRT also coordinates laterally with local military commanders on
, developrgent projects. In shc;rt, there is no single unified management for the PRT structure as
the civilian elements of the_ PRT are not responsible to the‘militiary commander.

The PRT Executive Steering Committee (ESC) is an ambassﬁdorial level Acommitteé that
establishes strategic level guidance for all Afghe;nistan PRTs. ‘The committee was established in
‘Decer’r‘l‘ber‘ 2004 as a means of ensuring an integrated e’ffort arhbngét the PRTs in achieving the
principles stated in the Afghan National Defense Strategy (ANDS). These principles include the
reduction of pbverty, impr(\jviqg Afghan lives, and creating a stable and secﬁre Afghanistan.72
’ _The ESC is co-chaired by the Afghan Minister of Interior and Commander ISAF (COMISAF).

Additional members of the ESC include thé Commander U.S. Forcés Afghanistanv (USF'OR-A),‘
ambassadors from PRT contribﬁﬁing countﬁes and a number of deputy Afghén miilisters.' Due to
the committee’s compésition, it issues guidance to PRTs in the f01"fn"of poli;:y notes. Policy
notes give guidance on PRT suﬁport for certain elefnents of security sector reform énd
reconstmétion and development.73

ASSESSMENT OF PRT INTERAGENCY EFFECTIVENESS
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To bé effective, PRTs nﬂust integrate civilian and military efforis_ in order to achieve their<
three primary obj-ecti\}es of (1) extending the Afghan central govemmeﬁt's authority; (2)
i.'mproving security; and (3) prbﬁoting re\constmction..74 The 2006 U.S. Army
Céunterinsurgéncy manual étates that successful COIN efforts require unity of éffort in bringiﬁg
all instruments of national power to bear.”” The PRT was developed as a counterinsﬁrgency tool
and its effectiveness depeﬁds on interagencgl cooperation. There are curréntly no estaElished or
‘agreed ullaoh-metrics for deterrﬁining the effectiveness of PRTs. Inreviewing c(;rrent literature "
aﬁd lessons leamed regarding PRT effectiveness from 2003 up to 2069, one finds a wide ranée .
’ f)f c;pinions regarding PRT effectiveness ranging from completely inefféctive andcausing more
harm than good,. to highly successful and a model of sﬁécessful stability and 1'ecqﬁstructi§n
operations. The ad hoc nature’in which ']E_fRVTs ’weré formed and in'which'they currently operate
effects‘integration and guarantees reéourqe shortfalls. In short, there are a number of reasons
ﬁleading to the dysfunction.and ineffectivengss of PRTs.
The first hindranc'e to effective interagency cooperation within the PRT pro grém-is the

+ lack of clear,objectives_ and guidanéc for both the PRT and key personnel within .the‘ PRT. .This
lack of clear guidance leads to confusion and forces PRTs to-spend a coﬁsiderable amnount of

_ time trying fo figure out what they are supposed to do and:what theiri limits are.’® The‘ absence of
- guidﬁn,ce stems in _large part from the ad hoc nature m Wthh PRTs were stood up, the lack of a
‘ single agency that has overall responsibility and authority fdf Afghan PRTs, and institutidnal
| obstacles sﬁch as competing interagency vieWs on reconstruction and stabilization strateéy. As
the PRT concep‘t was beginning in 2002, the US felt that giving PRTs overly specific guidance
would limit their flexibility to adapt to the operational» needs of their plpviﬁcé.77 As such, each

PRT was expected to figure out and then address the most important issues in their province.
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The 2006 PRT interageocrf assess;rnent found that this caused PRTS to focus on local rather than |
national objecti\\/es.78 Furthermore, lack of specific objectives makes it difficult for PRTs to

. assess their level of effectiveness. The Afghan National Development Strategy and the ISAF

-/ PRT Handbook 'is a good attempt at promoting a consistent and coherent approach to PRT
activities among the 14 nations that lead PRTs in Afghanistan.” Unforrunately, th‘e U.S.

\ interegency has failed to promulgate srmilar guidance that clearly outlines the mission, roles,
responsibilities, and authoriity of each departmerrt and é‘gency’ within the PRT.* Furthermore,
this lack of guidarrce has often resulted in the need for improvisation or1 the pert of the PRT
commander and civilians who then had to deal w‘ith cultural differences and competing mandates'“
from their soperiorsv in order to reach a consensus.81 Civilian representatives !often found |
themselves lacking a true understanding of the specific role and function they were to fill within
the PRT structure. T hough t_he PRT H‘andbook offers guidarrce, the U.S. has no stated individual
miséion descriptiorr that can guide team members in the perforrnance of their duties.

In 2007 Robert Perito from the Center for Post-Conflict Peace and Stability Operatlons
told Congless that “Thele is no interagency approved concept of 0perat10ns for PRTS” and that
the U.S. and its allies have no agreement on what PRTs should accomphsh. Unity of effort is
defirred as the harmonized efforts among multiple organizations towards a similar objective.

The ad hoc nature of PRTs and the lack of clear guldance results in the varrous agencres falhng
beck on theway they Vare comfortable domg busmess Robert Komer 1der1t1f1ed a 31m11a1 lesson
learned during Vietnam when noting that without institutional policy and guidance the different
agencies are prone to execﬁte guidance ir'r a manner that is consistent with \;/hat they are
institutiorrally used to doirrg.82 ’fhe result is ueually friction between the civilian and military

components which have a vastly different culture and idea on the way stability and
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reconstruction oberations should be coriducted. Lack of clear guidance is not restricted to
internal PRT dyhamics but also transcends relationships with adjacent military forces which
operate in the same areas. One State Department rep;esentative found his role as political
advisor in the Heart Province questioned by a Task Force commander. ThevForeign‘ Service .
Officer stated,r“”l“_:he commander of the task force was very action oriented and believed strongly’
that he was the political expert.”® Not only was theré ;10 udity of effort within the team, but
unity of ‘effert suffered between the PRT and other mﬂitary forces. Without clear goals and
objectivesbit is difficult at best for the team to be effective. Guidance comes into the PRT
through various means sucﬁ as the DOD, DOS , USAID, and USDA. This guidance is often‘
inconsistent. This is often the result of disjointed or uncOordidated effort at the regional and
.;'strategic levels. In short, after eightAyear's of eperadng in Afghanistgn, the PRT concept 1s stﬂl
muddled with a lack of clear guidance and direction. ' | ' N
The seeond hindrance to effective‘inferagency cooperation Within the PRT C}OIdStl“U.Cf is

the need for a clearly defined eornmand and control structure. The PRT. pro grém currenﬂy lacks
dnjfied madagemeﬁt in the field. Unity of command is important because it pro’motes unity of
effort through coordinated action of all elements of the PRT towards a common goal. Unity of |
command requires a single person be giQen requisite authority over all other elements. The PRT
C com‘mander‘hasv authority over all military members of the team bdt has only a coordinating
relationship drith civilian members. It is difficult at best for one agency to control anether. Only
the Department of Defense is resourced and staffed to control multiple agencies. Udfortunetely,
civilian agencies often have anenti-D epartment of Defense culture,

U.S.-led PRTs fail to meet the unity of command principle in Afghanistan as the

leadership of the PRT operates as a committee. The PRT program failed to learn the lessons of
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the CORDS program in Vietnam which put pacification efforts under unified management. Both
the internal and exterﬁal PRT chains hamper eivtli-military cooperatien and limit the
effectiveness of the PRT. A visiting ambassador once asked the DOS representative on a PRT
-who was in charge. The State Department representati’ve’_s response was “The f‘otlr of t_Js”
(refereeiné to the PRT Commander, DOS‘; USAID, and USDA representatives collectively).84_
Mr. John Gerlaugh frem the Office of the Secretary of Defense for Policy stated that within the -
PRT program coordination is net cc;g)peration.85 The PRT command structure was designed to
have .an integrated command group of civilian and military elements that could ensure the
effective executionlof security, development, and governance projects and programs.*® The
- reality is that the civil-military coordination proeetlureé are disjointed and leztds to a command
- and control structureiwithin the PRT that is personality driven. If the key members of the PRT
etrelunable to work together artd come to a Consensus the effectiveness of the PRT stJffers. The
loose coordinating relationship within the PRT has proven to be a failure in Afghanistan.
The internal PRTlcommahd structure represents a consensus vice command decision
. process.”” The PRT commander is responsible-for the care and lo gistical support of all team
ntembers. Effective PRT commanders are these that are able to talte in the advice of both
civilian and military elements and( produce a coherent and integrated su'ategy that promotes unity
" of effort. Unforturiately, this is_‘tlot the case in many PRTs. Instead of the eivil—military chain
functioning as equals» the military eotrlrnander becomesthe de facto “senior partner”™ Thie is in-
large part because the rﬁilitm'y element has a majority of the resources and functing as well as
commands the seeurity element which is needed to go outside the “wire.” Ultimatel.y itis up to
the PRT cotnmarider to determine how and when to integrate the civilian team members into the

decision makirig process. While personalities matter, the success or failure of the PRT should
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not rest on personalities and the hope thét civil-military members are able to “work it out.”” The
9/ 1i commission report stated it best when it said, “;Good people .can overcome bad structures.
They should not have to.”% | |
The external PRT chain of command inéludes. the military (ISAF and Regional
'Cdmmands), the US embassy in Kabul, the PRT ESC in Kabul, and the Washington-based |
départments and agencies of the different representatives on the PRT. For example the DOS
representative .r’eport,s directly to the U.S. embassy in Kabul, which in turn has a direct line .to
" Washington.90 Though PRTs are guicied by both the ISAF PRT mission statement’anci the ISAF
PRT handbook, the reality is that the different civil-military elements Vof the PRT are often given
guida.nce‘frorn their pa_r%:nt organizations.91 When 'this. guidar}ce conflicts with that received.by
~ other elements and or the ]PRTS strategy, it must then be resolved at the PRT level by the
" different elemen;s. Disagreements are often resolved based on the prioriﬁes of the military
" commander who has all fhe resources. |

The third hindrance té effective' intéragency cdoperation within the PRT construct is the
lack of adequate resources provided b‘y civilian agencies. The lack of resources can be broken -
do@n into two'Cate'gories:_peArsonnél.and fﬁnding. Trained and eXperienced military and pivilian
personnel are key to the PRT civil-military concept working. The strain 611 both themi_litai’y vahd
civi_liég ’agenrcies caused by 'the-’wars in Iraq and Afghanistan has made it difficult to find
qualified people to fill key billet; within the PRT. Unlike the DOD, DOS budgeting and’
personnel shortages have made it difficﬁlt to find qualifiéd senior level professionals with B
interagency team experienée to serve on PRTs. Furthermore, DOS employées cannot be
'cor'npelled to serve in a war zone and must rely on an‘_)zill-y.olunteer force to fill PRT

requirements. As a result, a number of DOS representatives assigned to PRTs were junior and
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lacked both experiénce and knowledge about even their own agency.”* ‘Thfey learned their job
through on the job trainiﬁg oﬁce assigned to the .PRT. By contrast the Pi{T military corﬁmander |
usually has 15-20 yeérs of' experience and is a GS-13 equivalent. The result is how one DOD
offi'cial.puts it, “fechnically, the State peréon is supposed to Be in charge of political affairs. But
- State can only get a junior FSO.out there_:. A 1ieutenant colonel won’t take orders from a 30-year
old who has never been in fhe fieid before... .Sd what tends to happen is the military gomménder |
is the commander for the Whole PRT.”* The DOD also has its shortfalls as it often assigns PRT
commanders-that have limited experience working in an interagency environment and possess
personalitiés.that are not conducive to the “consensus” command structure. The net result is a]
military commander that lack'sA confidence in his Eivilian count:afpa_rts. while the civilian
" representatives are often unqualified and unable to Win the confidence of the ~mili.tary :
- l:cdmmander due to their junior eXpe_rience le\'fel..' This ultimatély affects the PRTs ability to bc;nd
into a cohesive unit. |

| A civilian DOS member of me~Herat PRT stated in 2005, “The military commander, - ’
whoever he mighf be, has the planes, he heis the cars, he has the Yehicles, he has the ’tanks, he has
. .the men, and he has a great deal of the money.”9=4 In contrast; the civilian agencies« ‘ére bm'ely
able to provide the necéssary logistics and resources needed by their repfesehtatives to carry out

 their mission on the hPRT.gl5 Lack of resources pro&ed to be an issue with a USAID |

Q £éi)résen£gt.ive AinAHelgéﬁd}Provvincwe in 2009 when he fboundn &1at Af: ghjan éo?émmént offibciAalsr |
and Afghan civilians were naturally going to the military represenfat_ives because théy were seen

as the once that had the money and resources.”® This left the USAID representative wondering

what his job was. Neither the State Department nor USAID have the people to send to
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‘ Afghanistan. Even if they dici, current legislatien prevents civilian agencies from ordering
civilian personnel to serve in a combat zone. v
Wi_thout proper funding civilian agencies represented on the PRT are unable to carry out

their reeonstruction and developfnent mission. Unlike his civilian counterparts, the military
1'ep1‘esen’eative has access to a large amount of funds available through the Commanders
E%nergency Response Program (CERPj. This give the militeu‘y commander leverage over the
other agencies to complete projects that he or the military est-ablishment might deem important.
These projects usually have shert term inipact compared to the long term projects funded by
USAID. There is no comparison between funds available te DOD vice Whét is available to
USAID for humanitarian and development needs. In short, lack of civilian agency funding when
compared to DOD funds further amplifies the military dominated culture ef the PRT.

‘The fourth hindrance to_\effeetive interagency cooperation within the PRT construct is its
military-donﬁinated culture. PRTS in Afghanistan are experieneing the same issues that plagued
pacifieation efforts in Vietnafn, overmilitarization. This is a natural result of the imbalance |
between the Department\ of Defense and other civilian ‘agencies. In 2008 1021 miiitary personnel
were assigned to PRTs in Afghanistan compared to only 34 civilian personnel. 'In contrast, only
750 of the 2000 CORDS personnel in Vietnam were military. Over eighty percent of fhe PRT

._ structure is military personnel which includes the PRT cern{n_anden ,Th,is usually resuns ina

- mindset that combat functions come first and everything else is a supporting effort. Furthermore, -
this tends to leave civilian representaﬁves wiih the mindset that the military commander has noA
need for the civilian agencies. One representative to a PRT stated “he had no reason to have

_ anyr_hing.t_o do with the civilian- eomponent ol“ the PRT. He haci a great deallof money to spend

on projects. He did not want the advice or the assistance of anyone who was trained in civil
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affairs missions to help him spend his money wisely or logiéally. He would simply select
projects that he liked and demand that they be pushed through.”97 In short, the command
structure of the PRT, the resourcing and>staffing of the PRT, and the security dominated mindset
of the PRT all lend to the view of a military-dominated 'organi-.‘zation with limited civilian agency
capacity.
. RECOMMENDATIONS FOR IMPROVING PRT EFFECTIVENESS
The President of the United States declared that we were a nation at war, fighting
the War on Terrorism. DOD was at war. The U.S. Army was at war. But I have to
tell you, the Department of State, the Department of Agriculture, the Department of
B Justice, many parts of it, were not at war. They were not mobilized like our army and
- -like our DOD military is mobilized. They were not expeditionary. They were not
flexible to provide the kind of instant support to meet these-evolving situations that
the military was going through to address. This is a fundamental issue, that there was
a huge imbalance between our defense establishment, fully committed to the war, and
on a wartime mentality, in a2 wartime frame, and our civilian agencies were not.”®
. - After Action Comment from DoD member of PRT
If the United States is serious about stability and development operations it must take a
humber of actions to improve the effectiveness of PRTs in Afghanistan. This begins with the
development of a coherent PRT mission statement, lines of authority and specific responsibilities -
for each ageﬁcy 'within'the PRT in order to enhance PRT effectiveness as an interagency tool. |
The Departmeht of Defense plan and the Department of State plan for reconstruction and
stability in Afghanistan need to be combined into a coherent interagency strategic framework.

- The PRT Coﬁimand and control structure must be reorganized to profnote unity of -
command and reduce the focus on the military-dominated aspect of the PRT thus moving
towards a whole-of-government approach. A single Us agency similar to CORDS is needed to
provide operational oversight of PRTs in Afghanistan as well as future stability operations. A

single representative on the PRT that has authority over all agencies and policies will serve to

enhance unity of effort.”® The title PRT commander is a military term that incorrectly conveys
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hie role to civilian personnel. PRTSs itl Iraq were effectively led by civilian DOS 1'ep;esentatives.
As such, the PRT lead should shift between between DOS and DOD depending on the
operational environment. Ultimately, PRT effectiveness will bertefit f1'0t11 a coherent structure
that ctoes not rely on pel’sonalities.100

Civilian agency representatives must be properly staffed’anct funded in order to al_lovt/
‘them to move away fromrtheir current advisory role tnto an operdtiOnal role. This would allow
the civilian ageneies to be printatily responsible for tl'te coordination and irhplementétion of
relief and development activities vice serving an‘adv‘isor‘y role. Due to t_he large military
membership within the PRT and the relatively small civilian compbnent, PRTs are better suitegl
101

for military tasks vice performing development assistance.

The biggest hindrance to interagency eooperation remains at the strategic level where

!
4
~

reform is needed. Real change at this level must be mandated by Congl‘ess in order to overcome
institutiotlal obstaeles. The United States ntust er‘l'able the Department of Stateand other civilian
agehcies to be more flexible, expeditionary, and responsive. Furthermore, the huge irrtbalance
between the Department of Defense and civilian agencies must be corrected. The Presidentmﬁst ,
push Congress to increase the funding of DOS and USATD n ordet to allqw for the hiring of |
more Fofeig:n Service Officers. This will allow these agencies to build a pool of experienced
personnel from Wthh to staff future PRTs in other theatres of operation. In short, there is going
* to be more 51tt1e1tto’n"s rhke Afghamstan end the 1nteragenc$l‘ Itlust learn to do tt better o
CONCLUSION

The primary objective of any counterinsurgency operation is to foster development of

102-

effective governance by a legitimate government. "~ The U.S. Army Counterinsurgericy manual

states that “The integration of civilian and military efforts is crucial to successful COIN
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operat‘ions. ..Political, social, ttnd economic programs are qsually tnore valuable than
conventional'military'0perations in addressing the root causes of conﬂict and undermining an -
insurgency."’mf3 In these regards, Provincial Recon.struction Teams have proven theylean' be a
potent weapon against cdunterinsurgencies. But to be successfui the Prov_incial Reconstruction
~ Team must integréxte each instrument of national power — military, economic, diplomacy and
information. Unfortunately, thead hoc nature of the PRT program is indicative of the overall
:U.S.“- approach to post-conflict stability ope‘ration/s.m4 . -
| The success of the Provincial Reconstruction Team has becn its ability to work in

relatively unsecure areas dtle to its large military component, and then stabilize those areas
becéuse.of the combined interagency components and resources of its Inembers.ios In
Afghanistan PRTs have often been able to create an environment that is stable enough for local
Afghan authorlttes and NGO's to begin to assume the pr 1nc1ple role in reconstruction,
governance, and economic development Even though this is the case, si gnlflcant 1nteragency
shortfalls remain w'ith the PRT> concept. Lack of a unified command and control structure leads
to uncertainty within the team on where authority resides, lack of guidance leads to the PRTs
~ performance being overly dependent ort personalities, reporting chains that reach back in some
cases to Washington are too ctistant to be effective, and laek of proper resoureing by civilian
| 106

agencies leads to an over reliance on military capabilities and resources. Many of the

solutions to these problems can be found within the CORDS program, by looking at how our
coalition partners staff and structure their PRTs, and"by looking at how the U.S. PRT concept
| worked in Irag. The House subcommittee looking into mteragency cooperation in Afghamstan

and Iraq was surprlsed to find that the ad hoc structure of the PRT had not 31gn1f1cantly changed

since 2002 nor had a clearly defined mission for the PRT that supports the coahtlon strategy and
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Afghan governments been develope‘d.107 In short, the reconstruction lessons of Afghanistan,
particularly as they relate to the ground level PRT concept, cannot be lost with the conclusion of

the conflict such as they were with the CORDS program following Vietnam.
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Appendix B

PRT Core Task Organ lzatlon
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Appendix C

Key Appointment

Key Responsnbllltles

PRT Commander usually
LTC or COL or civilian
equivalent

* Development of PRT Strategy

« Overall command of PRT

. * Conduct KLE with high level GIR0A officials

* QIP/CERP project funding in coordination with PRT elements
» Ensure all chains of command have same SA on PRT activities/issues
» Harmonize all political, military and development
activities within the Lines of Operations and understand
the network of the PRT tasks.

Military Commander-
usually LTC or COL.
Duties usually assumed by
PRT Commander if
military -

* Security operations, including framework patrolling across province(s), C-IED
activities, joint patrolling with ANSF, support to DIAG/CN ope1at1ons etc.
» Security engagement (,CoP, NDS, PSC/JPCC, etc)

» Force protection for PRT (civilian and military)

Diplomatic Officer

» Development of PRT Strategy.

»Lead on policy, governance and political issues

» Political reporting, through the national chain of command, through ISAF
channels together with CIMIC officers, and to HQ ISAF (NATO/ISAF PRT
Weekly)

. Eng_gement with key local actors (governor PC, elders, tnbal leaders etc)

-Development Officer

» Development of PRT Strategy
* Development advice to entire PRT and local governance structures
* All PRT Development interventions (projects programmes and policy), including

| CIMIC activities

'Engagement with development actors (governor, PDC, donors N/NGQOs, etc):
* QIP — Budgeting, programming, reporting, etc, . ,

Police
Officer/Advisor/Mentor
(May be EUPOL, military,
or contractor personnel)

» Police reform (incl. ANBP, etc) - training, mentoung, pmtnel ing, adv1ce etc
+ JPCC (and JRCC) engagement

* Security intelligence fusion

. Adv1se and direction to military police assets regarding pohce SSR

Other Civilian Experts

» Specific advice arid engagement as appropriate

Deputy Commander

» Assist the PRT Commander as required

Chief of Staff

*» Manage the PRT daily routine allowing the. PRT Commandel to be f1 ee to
operate and engage with key provisional issues

« Integration of all PRT (including civilian) act1v1t1es

« Fusion and distribution of intelligence

« Integrated information campaign

« De-confliction of PRT activities

"CI9 section

* Develop mid-term projects
* Run QIPs

« Harmonize CIMIC activities, mmtazy Lines of Operations and the PRT activities
PRT Key Leader Responsibilities '
Source: ISAF PRT Handbook -
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Appendix F

List of Acronyms

AFG
'ANDS
CERP
CICMOTF
COMIIC
COMUSF-A
CORDS
DOS
ESC
GiROA
ISAF
MACV
MOIL
NATO
NGO
NSA 47
NSPD
PRT
RC-E
S&R
SSR
UN
UNAMA
UNSCR
USAID.
USDA
USG

Afghanistan

" Afghanistan National Development Strategy

Commanders’ Emergency Response Program
Coalition Joint Civil-Military Task Force
Commander ISAF Joint Command
Commander U.S. Forces Afghanistan

- Civil Operations and Rural Development Support

Department of State
Executive Steering Committee
Government Islamic Republic of Afghanistan
International Security Assistance Force
Military Assistance Command Vietnam

A

‘Ministry of Interior

North Atlantic Treaty Organization
Non-Governmental Organization

National Security Act of 1947

National Security Presidential Directive
Provincial Reconstruction Team

Regional Command East A

Stabilization and Reconstruction

Security Sector Reform

United Nations

United Nations Assistance Mission in Afghamstan
United Nations Security Council Resolution
United States Agency for International Development.
United States Department of Agriculture

United States Government
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