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The battles of the 21* century will be fought in global markets and in corporate
boardrooms as much as in more traditional combat venues. The Cold War ended with a
whimper as the Soviet Union went bankrupt competing with American defense spending
while ignoring the economic needs of its people. Terrorist organizations seek out failing
states to establish their headquarters and networks using the economic disadvantages of
the populations to recruit enemies against American ideals. It is no surprise that the main
target of al-Qaeda’s attacks on America was the financial center of the world. Even our
most powerful near-peer rival, China, has softened its military stance while intending to
subvert US power through economic means. Russia also appears willing to flex its
economic muscle through its outflows of energy to achieve greater advantage over its
European neighbors and US allies. The current global economic crisis threatens stability
and security throughout the world. The Department of Defense (DOD) must develop a
class of economic warriors that will be able to lead the country in these non-conventional
battles.

It is an optimal time to address the DOD’s role in foreign economic development.
Secretary Robert Gates has been vocal about the need for the defense establishment to
continue to transform to avoid mistakes from the recent past. Instead of funding
expensive, technology driven programs that take years to develop and are aimed at a
direct involvement against another industrialized state, Gates has repeatedly called for
“employing indirect approaches” where building the capacities of allies, partners, and of
fragile states will be just as important as the kinetic approaches generally favored by the

US military:

! Robert M. Gates, "Beyond Guns and Steel: Reviving the Nonmilitary Instruments of American Power"
(Manhattan, KS, November 26, 2007, 2008).



The requirement for the US military to maintain security, provide aid and

comfort, begin reconstruction, and prop up local governments and public services

will not go away [...] to achieve victory as Clausewitz defined it — to attain a

political objective — the United States needs a military whose ability to kick down

the door is matched by its ability to clean up the mess and even rebuild the house
afterward.?

Given this clear direction provided by the Secretary of Defense, coupled with the
imperative of change and reform driven by the new administration, the US military must
formalize its responsibilities and capabilities in the economic aspects of stabilization and
reconstruction activities. The US military must assume an active support role in this
interagency reform process to define its responsibilities in foreign economic development
aspects of stabilization and reconstruction operations. Today, the DOD does not possess
an approach to successfully direct the requisite manning, training, planning and execution
of economic development operations. The DOD lacks the policy, doctrine, and
organizational structure to address it within the broader arena of reconstruction and
stabilization operations.

Before the DOD transforms to meet economic development challenges, it must
understand what foreign economic development (FED) encompasses. Economic
development is one of the major pillars of nation assistance (or stability and
reconstruction) operations. It fully integrates with the other areas of nation assistance:
maintaining security, developing governance structures, and instituting rule of law.’

These elements of nation assistance are mutually dependent upon each other; in the case

2 .

Ibid.
¥ Robert C. Orr, John J. Hamre and Gordon R. Sullivan, eds., Winning the Peace : An American Strategy
for Post-Conflict Reconstruction (Washington, D.C: CSIS Press, 2004).



of economic development, security, government, and legal frameworks provide the
infrastructure required to allocate an equitable distribution of resources to provide a
relatively prosperous way of life for a given population. The military defines nation
assistance in aggregate primarily through its primary operational doctrine, Joint
Publication (JP) 3-0, Joint Operations.* Further guidance is provided through supporting
documents JP 3-57, Civil-Military Operations® and JP 3-07.1, Joint Tactics, Techniques,
and Procedures for Foreign Internal Defense and DOD Directive (DODD) 3000.5,
Military Support for Stability, Security, Transition and Reconstruction (SSTR)
Operations.® While these publications accept nation assistance and its core pillars as part
of DOD operations such as crisis response and limited contingency operations; military
engagement, security cooperation, and deterrence; and foreign internal defense and
development, economic development only receives passing mention. There is no specific
definition, scope, or guidance provided specifically to foreign economic development.

As such, models and lexicons from outside the DOD must be used as a baseline
understanding of the subject. Not all elements of foreign economic development are the
DOD’s responsibility; however, future operations will require the DOD to integrate into a
larger construct where its activities will directly affect the success or failure of such

activities.

* Joint Chiefs of Staff, Joint Publication 3-0: Joint Operations. (Washington, D.C.: Joint Chiefs of Staff,
2008).

> Joint Chiefs of Staff, Joint Publication 3-57: Joint Doctrine for Civil-Military Operations (Washington,
D.C.: Joint Chiefs of Staff, 2008).

® DoD Directive 3000.05, "Military Support for Stability, Security, Transition, and Reconstruction (SSTR)
Operations"”, November 28, 2005.



Historical Perspective

Foreign economic development operations are not new to the United States
military. While recent studies of past military operations has highlighted the general
importance of the military in stabilization and reconstruction efforts’, very little attention
has been paid to the military’s specific role in economic development tasks. Without this
institutional understanding, military leadership must continue to re-invent its approach
towards foreign economic development, or worse, they fail to consider these factors at all
in their planning and execution of a mission.

There is overwhelming historical evidence highlighting the reality that America
will inevitably engage in frequent efforts at post-conflict nation assistance.® While the
US can learn numerous lessons from current efforts in Irag and Afghanistan, it is critical

to understand the larger historical context to avoid planning to fight the last war. The US

" Crane, Conrad C., and W. Andrew Terrill, Reconstructing Iraq: Insights, Challenges, and Missions for
Military Forces in a Post-Conflict Scenario (Carlisle, PA: Strategic Studies Institute Press, [2003]).
Frederick Barton, A Wiser Peace [Electronic Resource] : An Action Strategy for a Post-Conflict Irag.
(Washington, DC: CSIS, 2003)., Army Command and General Staff College Fort Leavenworth KS School
of Advanced Military Studies and Travis Rooms, Beginning with the End in Mind: Post-Conflict
Operations and Campaign Planning,[2005]) (accessed Data Not Available; Data Not Available).; Army
Command and General Staff College Fort Leavenworth KS and Kellie J. McCoy, "Creating Effective Post-
Conflict Transition Organizations: Lessons from Panama, Bosnia, Afghanistan, and Iraq" ), 127 (accessed
23-Jul-2008; Data Not Available)., DEFENSE SCIENCE BOARD WASHINGTON DC, Craig I. Fields
and Philip A. Odeen, Defense Science Board 2004 Summer Study on Transition to and from Hostilities,
Supporting Papers,[2005])., ARMY WAR COLL CARLISLE BARRACKS PA, Skinner and Eugene W.
Jr, Economic Assessment: Stability, Security, Transition and Reconstruction Operations,[2007]) (accessed
20-Jun-2007; Data Not Available)., Garland H. Williams, Engineering Peace : The Military Role in
Postconflict Reconstruction (Washington, D.C: United States Institute of Peace Press, 2005).,Army
Command and General Staff College Fort Leavenworth KS and Timothy P. Leroux, "Intervention,
Stabilization, and Transformation Operations: The Army's New Mission" ), 113 (accessed 21-Sep-2005;
Data Not Available)., Army Command and General Staff College Fort Leavenworth KS School of
Advanced Military Studies and Bruce J. Reider, Joint Capabilities for Post-Conflict Operations,[2004])
(accessed 02-Mar-2005; Data Not Available)., U.S. Joint Forces Command, Military Support to
Stabilization, Security, Transition, and Reconstruction Operations Joint Operating Concept (JOC)
(Suffolk, VA: U.S. Joint Forces Command, 2006), 45pp,
http://www.dtic.mil/futurejointwarfare/concepts/sstro_joc_v10.doc., Binnendijk, Hans, and Stuart E.
Johnson, Transforming for Stabilization and Reconstruction Operations (Washington, DC: National
Defense University Press, 2004).

® Thomas P. M. Barnett, Blueprint for Action: A Future Worth Creating (New York: G.P. Putnam's Sons,
2005).



military has undertaken economic development operations in the US Civil War, the
Philippine War, the Banana Wars, Germany (World War 11), Japan (World War I1),
Panama, and multiple post-Cold War multi-lateral nation assistance operations, as well as
in Afghanistan and Irag. Below are specific findings from these historical case studies:
e Nation assistance operations are occurring more frequently and are progressively
greater in scope since the end of the Cold War
e All military operations consist of economic facets that affect successful
accomplishment of strategic goals
e While there is no blanket approach for foreign economic development, the
military has not developed a sufficient foreign economic development framework
by which to guide future efforts or to enable inter-agency cooperation
e Short-term microeconomic projects initiated and managed at the tactical level
need to be undertaken in parallel with macroeconomic projects in order to build
an environment for sustainable economic growth
e Successful foreign economic development operations resulted from military
leadership clearly accepting, planning, resourcing, and executing economic
development efforts
e Successful economic development outcomes incorporated economic development
before post-conflict period began
In general, direct US military involvement in economic reconstruction required
significant investment of both financial and human investment over the period of many
years, but ultimately established a more sustainable peace and advanced the national

security interests of the United States.



Arguments for Active DOD Involvement in Foreign Economic Development

There are many reasons why this responsibility has fallen upon the services and

civilian leadership of the DOD, including:

Economic development is a key part of the US national security strategy.
Developing economies of fragile states to a more advanced state is a key element
of the US national security strategy. The National Military Strategy articulates
this and defines the role of the military in achieving these strategic aims when it
states ““...military post-conflict operations will integrate conflict termination
objectives with diplomatic, economic, financial, intelligence, law enforcement,
and information efforts”.° JP 3-0 echoes the National Military Strategy in stating,
“As a nation, the United States wages war employing all instruments of national
power — diplomatic, informational, military, and economic. The President
employs the Armed Forces of the United States to achieve national strategic
objectives.”*® As foreign economic development is so critical to our national
security, it is therefore of critical importance to the United States military, the
organization charged with defending the interests of the United States against
foreign threats.

DOD’s role as the primary security provider is a catalyst for economic
development. “Security, even in the absence of economic assistance, will thus

produce some economic growth, while economic assistance in the absence of

° The National Security Strategy of the United States of America.
10" Joint Chiefs of Staff, Joint Publication 3-0: Joint Operations.



security will produce neither peace nor prosperity.”™* The military will have an
inherent role in the start of any post-conflict reconstruction effort due to the
critical nature that security plays in the success of such an operation. Former
Secretary of State and retired general Colin Powell recognized this when he
noted, “reconstruction and security are two sides of the same coin”.*> JP 3-0
acknowledges that civil-military operations to include foreign economic
development support counterinsurgency programs in a “preventive manner by
[addressing] root causes of instability, in a reconstructive manner after conflict”.*®
Research has shown a strong linkage between poverty and physical
violence. These studies show that approximately “forty percent of all post
conflict countries return to violent conflict within a decade”, likely meaning that
US military activities will be extended or called upon again to quell the
violence.* A country that cannot establish a functional economy that adequately
meets the needs of its society is a prime target for terrorist activity given the
relative ease by which insurgents can inflict instability through economic
sabotage.™ Addressing root economic conditions allows the military to
proactively limit factors that drive conflict.
e DOD resource capacity demands additional non-kinetic responsibilities. The
DOD receives a much greater budget than any other element of the United States’

national security apparatus. In a time of war, that amount of funding drastically

' Ibid.

2 Army Command and General Staff College Fort Leavenworth KS School of Advanced Military Studies
and Rooms, Beginning with the End in Mind: Post-Conflict Operations and Campaign Planning, 61

13 Joint Chiefs of Staff, Joint Publication 3-0: Joint Operations.

4 Stephen Lewarne and David Snelbecker, Lessons Learned about Economic Governance in Wartorn
Economies Bureau for Policy and Program Coordination, USAID, [2006]).

5 Barnett, Blueprint for Action : A Future Worth Creating



increases, creating an even greater disproportion than the other “D’s” of foreign
policy: diplomacy and development. Until those numbers strike a greater
balance, the US government will call upon the DOD to provide economic
development services, handing off to civilian counterparts much further down the
operational timeline than many in the military might desire.

DOD logistical and communication capabilities are critical for successful
economic development operations. Expeditionary, logistical, and
communications capabilities are critical to deliver microeconomic aid, especially
in a non-stable environment. Free movement within theater is the basis for
effective of microeconomic development. This expeditionary capability requires
a logistical foundation that not only supports combat operations, but also allows
expansive, sustained occupation. In a post-conflict environment, it is likely that
the war will have severely damaged institutional and physical infrastructure,
making reconstruction dependent on delivering a logistical capability to bridge the
gap until the civil infrastructure can be reestablished in a sustainable manner. No
civilian entity has the necessary logistical resources to safely maneuver
throughout an entire theater to effectively conduct economic development
operations. The US military also provides the most complete set of supporting
capabilities that can enable foreign economic development. Its engineering,
logistical, and civil affairs units can build or repair buildings, construct roads and
infrastructure, and provide medical and veterinary services. Without these

capabilities, economic development is virtually impossible.



The ability to communicate effectively across a theater is the glue that
holds the entire logistical network together. The DOD has invested heavily in
developing command, control, communications, computers, and intelligence
(CA4l) systems. The DOD is the only government organization that can field the
systems, tools, and networks necessary to communicate effectively across theater
in austere conditions.

e DOD possesses a ‘can-do’ culture. The DOD operational culture is generally
focused on mission achievement above all other factors. This trait comes from
repeated success in translating abstract strategic goals into actionable results at the
operational and tactical levels. This quality is needed to meet the challenges
posed by foreign economic development, which often is indefinite at the strategic
level and is difficult to decompose into discrete, operational and tactical events
that can actually be executed by those responsible.

e DOD is undergoing strategic and operational transformation. Military
strategists generally appreciate that asymmetric warfare requires expanding the
DOD’s arsenal to include non-kinetic operations. In order to win the peace,
“there is a need to create military forces with extensive experience in civil-
military action in addition to forces that can use aid as effectively as weapons—
dollars as well as bullets”.*®  The military is transforming its concept of conflict
termination from one that entails physically destroying its enemy to one that
“seeks to resolve the root causes of conflict and instability while building the

capacity of local institutions to forge and sustain effective governance, economic

18 Cordesman, The War After the War
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development, and the rule of law”.*” Prior to 9/11, the DOD began transforming

its warfighting capability to a lighter, more agile force in order to deal with the

asymmetric threats prevalent in the current environment. It must extend this

evolution to its non-kinetic capabilities as well.

Concerns Regarding DOD Involvement in Foreign Economic Development
Operations

There is substantial concern both within the defense community and within the
civilian elements of government that the DOD will continue and expand its participation
in foreign economic development activities. Civilian organizations argue that the
primary responsibility of nation assistance, with exception of the foundational element of
security, belongs mainly to the Department of State (diplomacy) and USAID
(development). DOD interest, action, and success in improving economic stability in a
post-conflict region may directly challenge the core competency of civilian organizations
that have been insufficiently resourced to perform their mission with respect to the
ambitious strategic foreign policy goals of the US. The military is thus seen as squeezing
additional power and resources of these weakened organizations.

Another claim levied by the diplomatic and development communities is that the
DOD lacks the organizational tact necessary to effectively conduct soft power operations
such as economic development. At times, outsiders see the military as far too forceful
and direct; their ability to apply decisive physical force along with their focus on
achieving tactical mission success may impede successful economic development

Within the defense community, many fear that taking on non-kinetic operational

responsibilities will dilute the core kinetic capabilities that are primary to the military’s

17" Joint Chiefs of Staff, Joint Publication 3-0: Joint Operations.
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mission. Resources allocated to economic development and stability operations
potentially threaten the defense industrial base also as less money would be available to
spend on major weapons systems required to address near-peer threats of great power
nation-states.

Instead of arguing each of these points separately, it is far more instructive to
contrast these opinions against the current reality necessitating the DOD’s recognition
and acceptance of economic development responsibilities. Iraq and Afghanistan each
posed environments where kinetic operations were decisive. But the transition from
conflict to post-conflict in each of these arenas did not provide an environment for non-
military organizations to perform effectively across the full-spectrum of economic
development requirements due to their limited ability to affect local, microeconomic
stability and growth. Initial reconstruction efforts, in the case of Iraq led initially by the
DOD, were ineffective; various insurgencies arose taking the lives of both the host
population and American soldiers were as a result. Later, the Department of State
regained its traditional lead role in the reconstruction efforts, but conditions proved too
difficult to penetrate the microeconomic root of development and growth. Facing greater
physical dangers as a result, the DOD had no choice but to fill the operational vacuum.
Since committing military resources to microeconomic stabilization and development,
security operations have become more effective, macroeconomic programs have taken
hold, and the host population finds itself in the best position of a lifetime to improve its
overall standard of living. The US military must build upon this experience to accept its
role in supporting the broader US government’s foreign economic development

responsibilities in pursuit of the nation’s strategic objectives.
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Recommendations

There is no silver bullet to reaching advanced foreign economic development
capabilities in the DOD. The problem of and solution to supporting the development of
foreign economies does not fall neatly within just the walls of DOD; it is spread across
government, international organizations, and the private sector. This capability is not one
that can be simply bought from a vendor; it requires a combination of requirements
definition, prioritization, collaboration, reorganization, communication, training, and
most of all, strategic patience. This is not an easy sell as the defense budget is under
attack due to domestic fiscal conditions, the military is stretched thin from two major
ongoing operations, and the grand policy of the new administration has not been fully
developed throughout each of the agencies yet. Recommendations will be directed
towards DOD action; some will require defense efforts within the greater interagency
community while others will be specific to internal DOD matters. The recommendations
are not intended to be prescriptive tactical guidelines to help the US military fight the last
war; instead, recommendations provided will address broader, strategic considerations
applicable to future stabilization and reconstruction missions in which the DOD may find
itself. Lastly, the recommendations are divided into short-term and long-term efforts in
line with the length and timing of presidential administration cycles.
Short-Term Recommendation: Formalize DOD Approach Towards Foreign Economic
Development

The lack of formally defined policy, doctrine, and organizational constructs

related to economic development causes uncertainty throughout the DOD, risking
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operational and strategic success of future campaigns. The department must fully assess
the overall importance of possessing economic development capabilities, then design and
resource the necessary elements to meet the defined requirements. Formalizing the
DOD’s approach first requires clear sponsorship from both the civilian and military
leadership of the department. Then the current stabilization and reconstruction doctrine
must be updated to specifically address economic development.

Along with enhanced policy and doctrine development, the department should
assess the organizational constructs required to keep an emphasis on economic
development along with maintaining the necessary skill sets to plan and deliver such
operations. At a minimum, the DOD should expand on DODD 3000.5 by assigning
specific economic development responsibilities in policy, doctrine, and execution to the
relevant DOD organizations responsible for general SSTR tasks. Currently, there does
not exist a permanent office responsible for executing economic development at the DOD
level. The new office proposed for executing foreign economic development should be a
permanent evolution of the current Task Force for Business Stability Operations
(TFBSO). The department should conduct an analysis to determine the best operational
construct to develop and provide foreign economic development services. Committing to
a dedicated organization chartered to establish foreign economic development policy and
operations will reduce the risk to the department and its personnel, avoiding lessons from
past conflict when military leaders found themselves responsible for economic
development and re-invented approaches on the fly.

Short-Term Recommendation: Assess Appropriateness of Funding Mechanisms for

Foreign Economic Development Operations
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Overall, foreign affairs budgets are not conducive to long-term planning. Without
consistent multi-year program commitment, the foreign economic development activities
that are critical to the overall success of US foreign intervention will be conducted in an
ad-hoc, reactive manner that is likely under-resourced. The DOD is currently not capable
of effectively managing these lengthy and costly foreign economic development
operations.

There are too many funding lines today related to efforts that can be categorized
as foreign economic development activities. The US government funds each of the major
pillars of stabilization and reconstruction out of different accounts with different budget
authorities spread across agencies and with different Congressional oversight. Most of
these accounts are still based on Cold War paradigms™® and do not support wars with
smaller amounts of kinetic operations and increasing levels of non-kinetic operations.
Much of the funding provided to the DOD is to establish large infrastructure projects that
undermine the greatest capability of the military to serve as a catalyst to drive local
microeconomic growth. The funding structure issues are evident across both the DOD
and the civilian agencies. However, the DOD cannot expect to coordinate among the
external players until it is able to more ably manage its own affairs.

The importance of the funding analysis ultimately is to develop mechanisms
complete with guidelines that will help govern the inevitable funding debates surrounding
development operations. Without guidelines, unity of command, unity of effort, and
unity of resourcing is almost impossible. A more formal approach to funding foreign
economic development operations will also promote better interagency coordination.

Each agency involved in foreign economic development needs to have a common

8 Orr, Winning the Peace: An American Strategy for Post-Conflict Reconstruction
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baseline that can be the basis for integrated budget and supplemental requests to
Congress.

Long-Term Recommendation: DOD Should Push to Establish an Integrated Inter-
Organizational Construct for Foreign Economic Development Operations within US
Government

Once the DOD establishes a foundation within its own walls from which to
formally contribute to foreign economic development operations, it can then turn its
attention towards establishing an interagency construct sufficient to drive global
prosperity. While this is not the DOD’s intrinsic responsibility, it should take advantage
of its recent foreign economic development role and its considerable leverage to convene
the major actors in foreign economic development to develop a framework for the US
government. Such proactive effort will go a long way towards reducing interagency
misalignment in future civil-military operations.

A move to an enterprise approach would begin to address the main bureaucratic
issues that bind foreign economic development in the current interagency construct.
While bottoms-up entrepreneuristic innovation has traditionally driven economic growth,
the government approach is to provide large appropriations to specific agencies; these
appropriations become a self-fulfilling prophecy that becomes an organization’s reason
for being no matter what conditions in the field may otherwise suggest. Agency
appropriations lead to stovepiped execution that in turn prevents a coherent, overarching
strategy from being developed.'® Those executing foreign economic development
operations are left to work without law or precedence; the absence of procedure leads to

suboptimal efforts resulting from uncertainty of responsibility, authority, and legality. It

9 Orr, Winning the Peace: An American Strategy for Post-Conflict Reconstruction
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is easier for the operators to do nothing or to undertake minimal, low-risk projects that
will not interrupt the stream of funding for the agency. A corporate-approach would
provide a centralized coordinating body that could fund efforts most relevant to the
current situation across the most-capable elements of government. This would provide a
single source of oversight for Congress and a more streamlined management structure for
the President. The current US approach “adheres to specific agency missions, thus
reinforcing a civilian/military mission that does not exist in real life”.°

The most obvious lead for coordination is the National Security Council (NSC),
which already incorporates two of the three major reconstruction players in the
Departments of State and Defense. Based upon the current movement for interagency
reform, it is likely that the NSC will play a key role in future foreign economic
development effort. The NSC exhibits many positives and negatives as a potential
coordinating body for foreign economic development operations. The NSC will continue
to play a large role in shaping current and future administrations’ foreign policy, but
historically it has lacked the necessary bureaucratic framework to execute large scale
operations on the scale of foreign economic development.

A more progressive approach could see a government coordination board
established that would include all of the major actors involved in foreign economic
development with a revolving chair position that reports directly to the president or vice-
president. An interesting construct from which to design the foreign economic
development organization is that of the Overseas Private Investment Corporation (OPIC),
an independent government entity. A senior executive appointed by the President leads

this group, but also houses a board of directors made of agency leads from across relevant

2 pid.
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government organizations along with representatives from private industry that meet
certain criteria. The US could apply a similar approach to a dedicated foreign economic
development organization. The whole of government organizational construct and
associated policy must become apolitical to extend past individual presidential
administrations. However, a comprehensive body, acting as a board of directors, should
have strategic input into the grand economic development strategy, operational planning,
and oversight of mission execution. This strategic body would have direct
communication with the White House on a regular basis. While this is similar to the
construct of the NSC, the NSC does not include all of the necessary foreign economic
development players.

Whatever construct chosen, there are certain considerations that should be
regarded in determining the construct that best manages interagency efforts towards
foreign economic development operations. First and foremost is that the construct
requires senior leader attention and support in order to be effective. A successful
organization construct for foreign economic development will also ensure that all
relevant government actors are included. The selected approach should also be designed
to be effective in both peace and in war. There should not be a rush to build a mechanism
solely based on the Irag experience; the next operations may not require the same
approach. The US should provide extensive change management and training to
development professionals in a coordinated fashion across agencies, perhaps through a
formal program developed through the Industrial College of the Armed Forces or another

entity within the National Defense University.
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Long-Term Recommendation: DOD Should Establish Conditions to Support New
Paradigms Required of Foreign Economic Development Operations

The cultural transformation of the DOD is the most difficult challenge to
effectively increase foreign economic development capabilities. The following areas will
require long-term reform over many years to establish the necessary culture conducive to
meeting strategic economic development goals.

Personnel Management. To be successful in foreign economic development
operations, the US government must develop a long-term pragmatic approach that is
executed by a force of professionals deployable to military areas of operation. The DOD
and each of the major foreign economic development actors must develop an integrated
personnel management approach that melds the myriad legal and human resource
considerations of both the military and civilians, whether government or contractor,
working in combat zones. This should include consistent personnel qualifications,
compensation, and deployment cycles. Policy elements relating to human resources and
service contracting need to be aligned and managed in a whole of government approach.

The US government must be ready at the outset of war to send the necessary
resources into theater to begin development operations. Failing to proactively maintain
such a roster and the mechanism to enable reasonable deployment will lead to the
application of unqualified and/or insufficient resources. Once the government identifies
and mobilizes its resources, development personnel must deploy into the field as

extensively as possible. It is not sufficient to operate solely out of the capital; “reform
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efforts that neglect to engage stakeholders outside the capital city may reinforce pre-
existing social conflicts while failing to build broad consensus for implementation”.*

In most major operations, active government personnel will have to be reinforced
with additional resources that are not active government employees. For the DOD, this
means the reserve and guard components, private contractors, and private firms interested
in foreign direct investment (FDI) opportunities. The role of the private sector in conflict
and unstable post-conflict situations is very controversial. However, the heavy
dependence on these resources highlights that the strategic mission requirements far
outpace the organic military capabilities available. It is likely that the military and the
US government as a whole will continue to bolster its resource footprint from outside of
government. In doing so, new complexities complicate an already complex situation. As
the DOD has found through the TFBSO, the private sector can also play an indirect, yet
effective role through FDI. The DOD is a catalyst for generating private economic
development in post-conflict environments. The TFBSO actively took on this role in
Irag, working alongside the US Department of Commerce to provide the necessary
security, logistical, and business capabilities to effectively apply US economic power to
the fight. Personal attention paid to private industry by the military as part its broad
mission has helped to spread the message that Iraq is open for business.

Localized Focus. Economic development is more than just a portfolio of

projects that create temporary jobs; efforts must create local ownership and local capital

flows.??> The US must develop support for local investment and business development

2L A Guide to Economic Growth in Post-Conflict Countries (Washington, DC: Economic Growth Office,
Bureau for Economic Growth, Agriculture, and Trade, U.S. Agency for International Development,
[2007]).

“2_Orr, Winning the Peace: An American Strategy for Post-Conflict Reconstruction



20

while ensuring that it meets social spending needs. These efforts are less glamorous than
undertaking large infrastructure projects or macro-level policy decisions, but they lay the
groundwork for economic sustenance that will achieve the strategic goals, albeit years
down the road.

Local authority of economic development greatly enhances the ability to build a
democratic state. The distribution of wealth and resources among the people provides an
economic freedom that forces a greater political equality. Engaging the populace through
grassroots economic development efforts drives greater participation than broad macro
policy and infrastructure projects, creating an environment of micro-markets and greater
income equality. This in turn generates a liberal political voice legitimized by its
economic power. Based on its expeditionary position and interaction with elements of
local governance throughout a theater, the DOD has as great an impact on indigenous
capabilities as any other US government entity

In these poor, fledgling economies, capital is ultra-critical, yet relatively scarce.
Any investments made should be conservative and practical. The military should
reconsider their past tendency to promote and execute large infrastructure projects that
the local government cannot sustain after initial construction. Scarce capital would be
better suited to fund small and medium size projects as part of a broader integrated
program where each individual project integrates into the economic ecosystem present at
that time.?® All reconstruction efforts of the US government talk to generating local
capacity to sustain trade, govern, and to establish justice. Yet the US often applies a
distinctly western model that is far too advanced to gain traction in such an embryonic

state and ultimately contradicts local needs. A true understanding of the economic needs

2 bid.
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of the host population and a framework to provide the guidance and services that will
address those needs is an area well-suited to the DOD and is a requisite of the overall
approach of the US government.

Acquisition Reform. Secretary Gates provides the best summary of the need to
refocus the defense acquisition to better meet the fight the US will likely encounter in the
post-9/11 world:

The Department of Defense’s conventional modernization programs seek a 99

percent solution over a period of years. Stability and counterinsurgency missions

require 75 percent solutions over a period of months. The challenge is whether
these two different paradigms can be made to coexist in the U.S. military’s
mindset and bureaucracy.
The sizable defense acquisition community must adapt to provide greater quantities of
lower unit-cost, less-technological solutions that can support not only the asymmetric
battles to be waged, but also sustained operations to win the peace.

In addition to basic needs of power, water, and sanitation, the US can implement
relatively simple, yet effective programs to affect more advanced economic development
in the nature of Secretary Gates’ 75% solution.”® The DOD can leverage the billions that
they spend annually with the world’s largest software developers to create information
systems capable of the most basic governance activities required in an emerging local
government. The US can also make available simple tools to national and local private
banking entities that provide electronic banking capabilities. The DOD must commit its

acquisition community to spark technological creativity towards creating these products,

# Robert M. Gates, "A Balanced Strategy: Reprogramming the Pentagon for a New Age," Foreign
Affairs, no. January/February 2009 (2009).
% Gates, A Balanced Strategy: Reprogramming the Pentagon for a New Age
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in the process supporting operational success along with strategic US objectives while
also advancing the US technology community.

Acquisition reform must also include how the large amount of military spending
during intervention can support the local economies. Current acquisition regulations,
designed to provide the 99 percent technological solution over cost and schedule
constraints, do not necessarily apply in full to the realities of expeditionary operations.
The DOD should include in its acquisition reform measures that enhance contracting in
post-conflict environments while still providing transparency and oversight to capture
any misconduct or negligence in a timely manner. The US must address multiple legal
considerations in acquisition reform supporting foreign economic development. The
overall complexity of the Federal Acquisition Regulations (FAR) “results in missed
opportunities to act quickly in restoring essential services”. Contracting officials are
afraid of making a mistake that inadvertently violates the FAR despite the fact that the
FAR was not developed with foreign economic development operations in mind.?

Information Environment. The US military and government as a whole have
struggled to manage information to drive successful outcomes in post-Cold War
interventions. Lord Ashdown, the former British High Representative to Bosnia and
Herzegovina, declared:

Modern wars, whether we like it or not, and especially modern peace stabilization

missions, are fought in the theater of public opinion, and you have to win there

% Merriam Mashatt, Daniel Long and James Crum, Conflict-Sensitive Approach to Infrastructure
Development (Washington, DC: United States Institute of Peace, [2008]).
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quite as much as you have to win on the theater of the battle and the operational

theater that you’re referring to.”’

An important component of DOD strategic communications should be the efforts to
develop sustainable economic development focused on host prosperity rather than direct
economic advancement of the US. To this end, economic development should be the
primary factor in establishing the performance measures as opposed to the military’s
input-oriented metrics that track level of effort applied as opposed to the impact received
by the target population.

Information management starts with intelligence capability; based on
development activities in Irag, intelligence regarding economic activity either was
lacking or was not adequately processed by military planners and operators. As
Ambassador Dobbins notes in his comprehensive guide to reconstruction, the US requires
several types of intelligence for stability operations.?® He notes that a root-cause
understanding of the security threat, to include economic matters, is critical to the
intelligence assessment. Intelligence must focus on more than just military capability and
threat assessment; information is required to determine potential military targets and to
understand the secondary and tertiary effects of military activities in the following
reconstruction planning.

The US government unfortunately cannot set the standards for economic
reconstruction success. As mentioned previously, the local populations that should be
leading economic development efforts to ensure sustainability after the US has left will

determine success. Developing accurate and realistic measures of success are critical to

" Brown, Resourcing Stability Operations and Reconstruction : Past, Present, and Future
% RAND CORP ARLINGTON VA NATIONAL SECURITY RESEARCH DIV and others, The
Beginner's Guide to Nation-Building, 331
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articulate expected outcomes to both the US public and to all interested international
stakeholders, most important being the local population. President Bush has often
described the struggle against terrorism as a long war, yet most of the measures of
success in rebuilding Irag focused on short-term aims. Resources provided, money spent,
facilities (factories, schools, etc.) rebuilt, and electricity produced were the key measures
collected by reconstruction officials and provided to the highest levels of US government.
Yet these measures merely beg the question as to whether these activities have actually
produced any real economic development.

Ultimately, actions speak louder than words. Outcomes are more important than
inputs. In addition, the DOD, even if the major reason for a particular accomplishment,
may not be the best channel for public broadcast of the feat. Setting expectations of the
Washington bureaucracy and the American public at-large about the importance of
economic development is critical. Not only do outcome-oriented metrics need to be
developed, but also these economic development measures need to be implicitly
integrated in the strategic communications as part of the government’s overall

information operations.

Conclusion
The failure to achieve a sustainable peace in Irag and in Afghanistan exposed a
systematic failure of the US government. Though it recognizes the importance of each of
the elements of nation assistance as part of its overall mission, the DOD has not
developed an adequate structure to enable foreign economic development. Taking an

active role in economic development has been the right thing to do for both the safety of
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DOD personnel and the benefit of US strategic interests. Yet the DOD leadership
misapplied over a century’s worth of history confirming its economic development
responsibilities as an inherent part of the war effort. As a result, the US jeopardizes not
meeting national strategic goals.

Evolving the culture of the DOD to meet foreign economic development
challenges will not be easy, but it does not involve starting from scratch. First, there is a
long history of DOD involvement in nation assistance tasks that include economic
development. The lessons learned from past efforts need to be internalized and registered
for training and reference of tomorrow’s civil affairs soldiers and civilians. Coupled with
the intrinsic traits that enable foreign economic development, including its assertion to
employing all instruments of national power in waging war to achieve US strategic
interests, its role as a security provider, its expeditionary stance enabled through superior
logistical and communications capabilities, and its commitment to transform to meet new
challenges and threats to US interests, the military clearly plays an important supporting
role in improving the economies of host nations when they cannot do so on their own.
Acceptance of foreign economic development does not diminish from the military’s
ability to apply decisive force to defeat an opponent; instead it provides additional tools
by which to project US power in support of national interests. It also protects American
lives by stabilizing areas of conflict and by reducing the chance of future instability that
would potentially require additional US military intervention. With directed efforts, the
DOD can leverage experiences and military capabilities to improve its ability to wage
foreign economic development operations. It will require assessments of doctrine,

organization, resources, interagency coordination, and institutional culture. However,
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there is not much choice in the matter; business as usual will provide many opportunities
for global actors to disrupt the US’s ability to shape its foreign affairs to achieve a more

stable, prosperous, and democratic world.
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