After the Negotiations

How Reconstruction Teams Can Build
a Stronger Peace in Colombia

BY AGUSTIN E. DOMINGUEZ

or more than a decade, Plan Colombia guided our joint U.S.-Colombia efforts to combat

narcotics and, more importantly for Colombia, the insurgents of the Revolutionary Armed

Forces of Colombia (FARC) carrying out the illicit trade. By the end of 2014, the
Colombian military, with targeted U.S. support, had degraded the FARC's capacity by 68 percent
from its peak in 2002. Relentless pressure on the organization forced them to join the Government
of Colombia in peace talks in Havana, and, for the first time in six attempts at peace negotiations,
power resided with the state. The talks, which began in November 2012, have led to partial agree-
ments on three of five agenda items, though the most contentious issues, transitional justice and
end of conflict, remain to be solved. The talks are also entering a delicate stage. Last December
(2014) the FARC announced an indefinite and unilateral ceasefire and largely abided by it until
an attack on April 15, 2015, killed eleven Colombian soldiers and wounded an additional twenty.
In response to the attack, President Juan Manuel Santos ended the suspension of airstrikes against
the FARC in effect since March 2015 and ordered the military to intensify operations, resulting in
approximately 40 rebels killed by the end of May.

Despite the recent heightened tensions, the 37" round of peace talks began on May 25, 2015,
and progress has been made on other issues such as the March 7" joint humanitarian demining
agreement. On February 23, 2015, in a move welcomed by both sides, U.S. Secretary of State John
Kerry appointed Special Envoy Bernie Aronson to the negotiations. The appointment highlights
the United States’” support for the peace process and willingness to help both sides resolve the
remaining obstacles to reach a final accord. Even so, for a country faced with the challenges of
recent setbacks and the realization that for more than 50 years it fought a war for which no
combat-only solution exists, reaching the final peace accord will be easy compared to the large
and difficult task of implementing it. Yet, President Santos has declared 2015 the “Year of Peace
and Progress,”! and to deliver, his government will have to build confidence in the peace process.

MAJ Agustin E. Dominguez is the Andean Ridge Officer in the Deputy Directorate for Politico-
Military Affairs (Western Hemisphere), Strategic Plans and Policy Directorate, The Joint Staff .
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For that reason, and in order to reach a stron-
ger, more durable peace, Colombia should
accompany the disarmament, demobilization,
and reintegration (DDR) process with a
Colombian model of provincial reconstruction
teams (PRTs) to extend state presence to the
rural areas, and address the root causes of the
conflict.

Plan Colombia and the Democratic
Security Policy

How did Colombia evolve from a near failed
state to a country with real prospects for peace
with the FARC? In 1999, Colombia was suf-
fering two separate, but related security crises:
the fight against the FARC and the explosion
of drug production and trafficking organiza-
tions throughout the 1980s and 1990s. The
genesis of both crises was Colombia’s inability
to exercise state authority over most the coun-
try, especially the rural areas. Historically,

rural Colombia has lacked legitimate state
presence and authority, enabling the FARC to
become the dominant force and use the drug
trade to fuel its insurgency.

In September 1999, with his country spi-
raling out of control and a failed peace process
under his belt, Colombian President Andrés
Pastrana announced “Plan Colombia.” Plan
Colombia was a Clinton administration-
backed initiative to prevent Colombia’s col-
lapse by combating drug production and traf-
ficking; increasing the capacity of the
Colombian security forces; and providing
development assistance to bolster prosperity.
One of the major strengths of Plan Colombia
has been its staying power and, in 2002, newly
elected Colombian President Alvaro Uribe
found another committed U.S. partner in
President George W. Bush. The expansion of
Department of Defense authorities in the after-
math of the September 11, 2001 terrorist

Charco, Nariiio: a rural area in southwest Colombia that has been plagued by an active FARC presence
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attacks against the United States aided
President Uribe’s Democratic Security Policy
to expand state control over Colombia.
During Uribe’s first term, from 2002 to 2006,
the military successfully recovered Medellin,
Cali, and Bogotd and its surrounding areas
from FARC control.? From 2006 to 2010, the
Ministry of Defense, under the leadership of
Juan Manuel Santos, pivoted to a FARC-centric
strategy aimed at reducing the number of
FARC and eliminating their leadership.® At the
end of the Uribe administration, the FARC had
been reduced from approximately 20,000 to
an estimated 9,000 active insurgents.

Largely as a result of his success as
Minister of National Defense, Santos was
elected to succeed Uribe as president in 2010.
During the first two years of the Santos admin-
istration, the military pursued another FARC-
centric strategy known as Sword of Honor with
the goal of reducing the FARC by another 50
percent. The ability of the FARC to find safe
haven in indigenous areas and in neighboring
countries caused the conflict to plateau and
made a military combat solution nearly
impossible. Then Minister of Defense Juan
Carlos Pinzon, a former Vice Minister under
Santos, called for a strategic review of the cam-
paign plan. The resulting change to Sword of
Honor was to focus the campaign on winning
the hearts and minds of the indigenous popu-
lation in the rural areas, the enemy’s center of
gravity. At that point, it was a matter of when,
not if, peace negotiations would occur.

Despite the successes of the Colombian
government and security forces, the FARC still
maintain influence in rural areas, primarily
along the borders with Ecuador and Venezuela.
In these areas, the FARC receive active support
from an estimated 35,000 people of the so-
called Terrorism Support Network (RAT by the
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Spanish acronym). It is important to note that
most Colombian citizens in the rural areas are
neither FARC nor part of the RAT, yet they fear
that peace implementation and demobiliza-
tion of the FARC will result in a security vac-
uum in their communities. Their fear is rea-
sonable based on the Colombian government’s
historical inability to provide state presence in
rural areas.

Consolidation - A Road Paved with
Good Intentions

A quick search of the definition for “consolida-
tion” yields results that include “unification”
and “strengthening,” but in the Colombian
context, consolidation refers to government
institutions uniting their security, justice, and
development efforts to introduce and
strengthen the presence of the state in previ-
ously ungoverned spaces. Sergio Jaramillo,
Colombia’s High Commissioner for Peace and
former Vice Minister of Defense, observed in
2009 that “the problem is not the concept or
the idea...All those things are obvious...It's
not a question of the ‘what’; it's a question of
the 'how, and the ‘how’ is the really difficult
thing.”* This is so difficult, in fact, that
Colombia’s history is riddled with consolida-
tion failures. The 1958 Special Commission
for Rehabilitation lasted only two years due to
disagreements among the commission’s min-
isters, each with different equities. A 1960s
welfare program aimed at conflict zones failed
In 1983, the
Colombian government launched the National

due to lack of resources.

Rehabilitation Plan, which eventually col-
lapsed in 1990 due to lack of focus and coor-
dination.”

One of Colombia’s better consolidation
initiatives has been the Center for the
Coordination of Integral Action (CCAI),
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established in May 2004. By the end of 2009,
as the Uribe administration was nearing its
end, CCAI had achieved results that far sur-
passed those of previous consolidation efforts.
However, the results achieved were in spite of
the organization’s structure, not because of it.
CCAI, because it was established by presiden-
tial decree as opposed to legislation, did not
have a budget allocation. Instead, it received
unspent funds from contributing ministries’
budgets.® Additionally, the lack of legislation
meant there was no enforcement mechanism
and, as such, ministers could not be mandated
to provide personnel to CCAL’ Thus, the defi-
ciency in the legal basis created a perverse dis-

agencies critical for expanding government ser-
vices. In classic counterinsurgency strategy, the
military will, theoretically, clear-and-hold a
conflict zone until the security situation is suf-
ficiently stabilized for a transition to civilian
agencies that will execute the build phase. In
practice, the Colombian military is doing all
three. Lacking the ability to build local gover-
nance capacity, the military’s focus is on win-
ning hearts and minds through short-term
reconstruction projects such as building roads
and schools. But these types of “quick-win”
projects do nothing to address the long-term
problems of development. While the Ministry
of Defense is well intentioned in attempting to
fill this gap, the failure of the rest of the gov-

Lacking the ability to build local governance
capacity, the military’s focus is on winning
hearts and minds through short-term
reconstruction projects such as building roads
and schools. But these types of “quick-win”
projects do nothing to address the long-term

ernment to participate produces negative unin-
tended results. That responsibility for develop-
ment falls on personnel that are inadequately
trained for those tasks further erodes trust and
confidence in the state for failing to provide
the services that consolidation promises.

problems of development

tortion that made consolidation last in priori-
ties for manning and funding from
contributing government ministries. CCAI’s
accomplishments were the result of the influ-
ence and devotion of its Directive Council.
The failure to institutionalize, vice personalize,
CCAI's effectiveness caused the program to
stall.

Since taking office in 2010, President
Santos has launched strategic reviews of the
National Plan for Consolidation and revised
the program slightly. Nevertheless, consolida-
tion continues to be under-resourced and over-
militarized. The military’s success on the
battlefield has resulted in their presence in
conflict zones far in advance of the civilian
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Without immediate correction, these
shortfalls will be exacerbated in the event of a
peace agreement. The Colombian military will
not be able to effectively and simultaneously
provide security, continue development activi-
ties, and implement the peace by disarming
and demobilizing the FARC, all while the
Colombian population will, reasonably, be
expecting their share of the peace dividend.

The DDR Paradox

In spite of the historical challenges it has
encountered with consolidation, Colombia is,
arguably, perfectly positioned to implement a
peace process with the FARC, having executed
at least seven different DDR processes.® In
1989, the former rebel group 19th of April
Movement (M-19) successfully demobilized
and transitioned into a political movement. A
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testament to their successful transition is the
election of a former M-19 guerilla as the mayor
of Bogotd. The demobilization of the right
wing paramilitary United Self-Defense Forces
of Colombia (AUC) from 2002-2006 led to
sharp declines in violence levels across the
country, although remnants of the group con-
tinue to maintain control over large drug traf-
ficking operations and other illicit activities.

AFTER THE NEGOTIATIONS

fulfilling its end of the deal. If the FARC do
not push rural Colombians through the DDR
process, then the excluded portions of society,
allegedly at the heart of the FARC's struggle,
will remain in the same situation they were in
when the war began a half-century ago. The
latter scenario reveals the sad paradox of DDR
- the process benefits perpetrators, not victims,

The objective of PRTs was to aid the host-
nation’s ability to extend the power and
presence of the central government; increase
the capacity of local governments; advance

Additionally, Colombia currently con-
ducts successful individual demobilizations of
rebels through the Colombian Agency for
Reintegration (ACR). One of the major les-

sons learned from the process with the AUC is
that the central government did not properly
coordinate the reintegration program with
local authorities, which left the population
uninformed and fueled the perception that the
central government has abandoned them.’
Notwithstanding Colombia’s vast experience
in DDR, and the many lessons learned, the
country has never executed DDR on the scale,
or as politically sensitive, as is anticipated with
the FARC. Implementation of the peace must
be done well or the Government of Colombia
risks backsliding to a state of near perpetual
war.

The problem inherent with DDR is that
the process is typically designed for combat-
ants, meaning it will only seek to reintegrate
the approximate 8,000-armed FARC guerillas
into Colombian society. The question then is
what to do with the RAT and other residents of
rural communities that are neither FARC nor
RAT. One possible scenario is for the FARC to
insert large portions of the RAT and others into
the DDR process to get as many benefits for as
many of their supporters as possible. This sce-
nario would likely overwhelm the state’s
capacity and undermine the peace process by
creating the impression the government is not
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security; and promote development

of the conflict. In this instance, the FARC
would receive benefits to enter legitimately
into Colombian society while the original rea-
sons they took up arms - poverty, inequality,
and the persistent lack of state presence in the
rural communities — remain unaddressed. The
Government of Colombia, with support from
the U.S., adopted a Colombia-specific solution
to the security crises in 1999 with great suc-
cess. It can do so again for peace implementa-
tion and consolidation by adopting its own
model of provincial reconstruction teams to
address the issue of security and development
in rural Colombia.

The “How” - Enter PRTs

The United States first introduced Provincial
Reconstruction Teams in Afghanistan, and later
Iraq, to improve civil-military operations and
interagency coordination in post-conflict envi-
ronments. The objective of PRTs was to aid the
host-nation’s ability to extend the power and
presence of the central government; increase
the capacity of local governments; advance
security; and promote development. To
achieve those ends, PRTs required effective
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collaboration and integration by the so-called
3Ds: defense, diplomacy and development. As
such, The Department of Defense (DoD),
Department of State (DoS), and U.S. Agency
for International Development (USAID)
played prominent roles in U.S.-led PRTs. Even
so, there was no set structure for PRTs and,
indeed, U.S. PRTs were organized differently
in Afghanistan and Iraq. Moreover, coalition-
led PRTs also had their own models and
slightly different operational focus. Even
within the two countries, Iraq and Afghanistan,
PRTs might be organized differently with vari-
ous levels of other agencies’ participation
depending on local conditions and require-
ments. While this amount of flexibility allows
for operational commanders to determine
their own local requirements and priorities,
many U.S. PRT veterans believe the program
would have benefitted from an agreed concept
of operations, a central coordinating agency,
and explicit military and civilian roles.™

Another problem that U.S.-led PRTs faced
is that civilian agencies did not have the capac-
ity to properly staff and resource the war
efforts in Afghanistan and Iraq. In fact, it was
not until then-Secretary of Defense Robert
Gates and then-Secretary of State Hillary
Clinton implemented the “civilian surge” in
2009-2010 that PRTs, and the war effort as a
whole, benefited from improved civilian staff-
ing, funding, and administrative support.
Colombia’s Ambassador to the U.S. has
warned of similar interagency shortfalls in the
Sword of Honor campaign against the FARC.!
By the time the civilian surge occurred in
Afghanistan, the U.S. had missed the window
of opportunity to consolidate the security
gains that the U.S. military and host-nation
security forces had achieved.
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The effectiveness of the civilian surge was
also hampered by the fact that personnel in
the civilian agencies could not be ordered to
deploy; they had to volunteer. This prevented
the DoS and USAID from identifying those
personnel with the requisite skills to accom-
plish the mission, comparable to the problems
Colombia encountered with the CCAI.
Moreover, many of the civilians that did
deploy lacked the language and cultural exper-
tise to be effective. In addition, whatever gains
U.S. PRTs made in Afghanistan and Iraq did
not have a lasting effect because of the fact that
local populations, and the enemy, understood
that the foreign forces providing security, gov-
ernance, and development would eventually
leave.

Notwithstanding the identified shortfalls
of PRTs, Colombia’s adoption of its own PRT
program to parallel the DDR effort with the
FARC will yield a stronger, more durable peace.
First and foremost, Colombia is fighting an
internal war. Colombia’s version of PRTs
would be fighting to secure peace in their own
country and would not be hampered by lack
of language or cultural expertise, or the lead-
time it would take to develop those skills.
Furthermore, the establishment of PRTs, irre-
spective of a peace accord, offers several strate-
gic benefits. By tackling the issue of security
and development in the FARC's zones of influ-
ence, the Colombian government will build
confidence in the peace process by demon-
strating its willingness to address the root
causes of the conflict. In addition, the PRTs’
presence in the FARC's primary areas of influ-
ence would help drive a wedge between the
FARC and their supporters. This is a key
advantage of the PRTs because it cuts off sup-
port for the anticipated members of the FARC
that refuse to demobilize, instead seeking to

PRISM 5, No. 4



continue their illicit ways. Alternately, should
the peace process fail, a rift between the FARC
and its bases of support would render the reb-
els less effective should hostilities resume.
Perhaps more importantly, the portions of
society most affected by the conflict and disil-
lusioned by previous peace processes would
finally receive the state provided services they
deserve.

A Colombian Model - DRTs

To ensure the proper level of central coordina-
tion and budget allocation that failed previous
consolidation efforts lacked, Colombia’s PRTs
should fall under the Ministry of Post-Conflict,
Human Rights, and Citizen Security (Post-
Conflict). The Minister of Post-Conflict in
coordination with the Commander of the
newly created Strategic Transition Command

AFTER THE NEGOTIATIONS

(COET) could then negotiate different roles
for interagency civilian and military personnel
and provide clear direction to PRT command-
ers. The COET is responsible for advising the
government’s negotiators on DDR and plan-
ning and implementation of DDR. The mili-
tary also has the most detailed information
regarding the country’s security environment.
As such, the COET will have key insights to the
strengths and weaknesses of the DDR model
and where PRTs could most significantly
address those gaps. Additionally, because the
military has been at the forefront of consolida-
tion efforts thus far, they have explicit knowl-
edge as to where PRT efforts would provide the
biggest impact to communities and return on
investment to the government. Working
through the Ministry of Post-Conflict as the
central coordinating agency would eliminate

Over 100 participants receive training from Colombia’s Agency for Reintegration, a government
organization devoted to the reintegration of members of illegal armed groups who voluntarily
demobilize, either individually or collectively.
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the ad hoc arrangements, guidelines, and pri-
orities that U.S. veterans complained plagued
the U.S. programs in Iraq and Afghanistan.
Additionally, the cabinet-level Post-Conflict
Minister, who reports directly to the President
of Colombia, can work to eliminate inter-
agency turf battles, direct civilians under his
charge, and ask the President to direct agencies
to match the military’s current capabilities and
resourcing to ensure robust PRTs. An alternate
organizational solution would be for PRTs to
fall under Colombia’s High Commissioner for
Peace in the executive branch of government.
Because the High Peace Commissioner reports
directly to the President, he would enjoy some
of the same advantages from directing civilian
agencies as the Minister of Post-Conflict, but
would likely have the same resource con-
straints experienced by the CCAL.

Living in their operational areas would allow
the DRTs to provide an element of security for
the population while simultaneously extending
the presence of the state’s civilian agencies
that have had limited or no presence in the

past

The 2009 “civilian surge” in Afghanistan
aimed to improve district governance through-
out the country in the hopes of providing the
stability required to successfully counter an
insurgency. Faced with the impossibility of
transforming 401 districts throughout the
large, geographically complex, and tribally
diverse country, the International Security
Assistance Force (ISAF) focused on 94 key ter-
rain districts and 44 area of interest districts.'?
This narrowed focus allowed ISAF, Afghan
National Security Forces and local govern-
ments to make significant short-term progress,
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even if its long-term success cannot yet be fully
determined. What is discernible is that the
Colombian government will not have the
resources for a similar effort. Additionally, the
time required to properly carry out such an
ambitious plan does not lend itself to the
political sensitivities of the peace process, as
the Colombian government will be under
pressure to deliver quick results in a post-con-
flict environment. In comparison with the
ISAF strategy, Colombia is divided into a man-
ageable 32 departments plus the capital dis-
trict. Moreover, not all of these departments
are created equal. Some are richer than others;
some are more urban than rural; and some
have been disproportionately affected by the
conflict. The five biggest and most prosperous
cities in Colombia - Bogota, Medellin,
Cartagena, Cali, and Barranquilla - have
mostly capable authorities and are able to gov-
ern themselves and even assist nearby munici-
palities.”® In view of these reasons, Colombia’s
version of PRTs should reside in the depart-
ment capitals in the form of Departmental
Reconstruction Teams (DRTs). Furthermore,
the Ministry of Post-Conflict, in coordination
with the COET, should determine key terrain
departments to focus the government’s limited
resources. Initial DRT efforts should focus on
Antioquia, Cauca, Choco, and Valle del Cauca
in the west, Arauca, Meta, and Caqueta in the
center-south and Putumayo, Huila, and
Narino in the southwest. It is essential to
emphasize the importance of determining the
key terrain departments in coordination with
the COET, to link the effort to the DDR plan
and maximize the chances of success through
unity of effort.
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DRTs’ Structure - Demilitarize and
Decentralize

DRTs, from their regional hubs, would focus
on building the capacity of the departmental
governments, led by a governor and assembly,
and when applicable, the subordinate munici-
palities. Furthermore, the DRTs would have
the flexibility to operate in the villages and
towns of rural Colombia, carrying out devel-
opment and reconstruction projects where the
FARC has historically been the dominant force.
Living in their operational areas would allow
the DRTs to provide an element of security for
the population while simultaneously extend-
ing the presence of the state’s civilian agencies
that have had limited or no presence in the
past. This would relieve the military of being
the sole provider of security for the population
in these areas, allowing them to execute their
other constitutionally mandated missions with
maximum flexibility. Moreover, as DRTs build
local governance capacity, they would also be
empowering those entities to execute their
own budgets and development plans, saving
the state resources that can be applied to the
DDR effort or subsequent consolidation efforts
in other departments and municipalities.
Unlike the U.S. military-led version of
PRTs in Afghanistan, civilians that report to the
Minister of Post-Conflict should lead
Colombia’s DRTs. The Colombian military,
much like the U.S. military in Afghanistan and
Iraq, far outpaced its civilian counterparts in
reaching Colombia’s conflict zones. Having a
civilian leader would force the Ministry of
Post-Conflict to take greater ownership of con-
solidation and incentivize other agencies to
provide their best personnel. A common
shortfall of all of Colombia’s consolidation
efforts thus far is that they have been overly
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reliant on military forces. Militarized consoli-
dation in post-conflict zones by Colombia,
and by the U.S. in Iraq and Afghanistan, has
often been criticized because it perpetuates the
belief in those communities that the state is
failing to deliver on its promises, and citizens
worry about the vacuum that will be left when
the military departs.* In this regard, the DRTs
should be modeled more like the UK-led or
German-led version of PRTs in which military
involvement in reconstruction was limited; the
degree of civil-military integration was higher
than that of the U.S.-led PRTs where civilians
were embedded into military teams; and the
responsiveness to UN and NGO suggestions
was high.'

All DRTs would have a military deputy
commander and a core three-pillar structure of
governance, development, and security (prefer-
ably including a police representative). This
structure resembles the 3D concept, except that
diplomacy is replaced with governance because
of the internal nature of the Colombian effort.
The DRTs’ military deputies provide continuity
of personnel that have been involved in con-
solidation efforts thus far and a link to the
local commander of forces, keeping the DRTs
updated on the security environment.
Furthermore, the military deputies provide a
link to the COET and the execution of disar-
mament and demobilization. As DDR pro-
gresses and the plan adjusts, the COET can
inform the military deputies, and they, in turn,
can advise the DRT commanders to adjust
their plans as necessary to complement the
DDR effort. At this point, DRT commanders
would only need to inform the Ministry of
Post-Conflict of the next phase to their plans,
thus ensuring the whole-of-government
approach to DDR and Consolidation is
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centrally coordinated, but executed with
decentralized control.

Beyond the three core pillars, the structure
of DRTs could be tailored to include experts
from other ministries, such as justice, agricul-
ture, health, education, and transportation,
based on the local requirements developed by
the DRT leadership in consultation with the
departmental governor and commander of
Colombian security forces in the area. In some
departments, economic infrastructure might
be the focus; in others, the sustainability of the
licit agrarian sector might be the priority; and
others might be in desperate need of urban
development in cities in order to accommo-
date the influx of internally displaced per-
sons.’® Consolidation must be centrally coor-
dinated because the state will provide the
majority of the resources for DRTs, but each
team will need the decentralized authority to
build and execute their own departmental
plans.

Peace and Progress

In order to achieve President Santos’ goal of
peace and progress, the Government of
Colombia must strengthen the real security
gains it achieved during the last 15 years. To
do so, the state will have to extend the pres-
ence and legitimacy of the central government,
build the capacity of smaller local govern-
ments, project security to large swaths of the
countryside, and promote development, all
while undertaking the huge task of managing
a large and politically sensitive DDR process
with the FARC. To increase its chances of
achieving a strong and durable peace, the
Government of Colombia should implement
its own model of PRTs in specifically targeted
departments under a centrally coordinated
effort. Doing so will advance Colombia’s
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interests by projecting the state’s presence and
legitimacy in the communities most affected
by the conflict. Additionally, the FARC, as
defenders of rural Colombia, would be able to
claim a win for their supporters, therefore
building confidence in the peace process.
More importantly, the central and local gov-
ernments would have the capacity to tackle the
root causes of the conflict by providing for the
large, disaffected portions of society that are
the FARC's center of gravity. Should Colombia
adopt its own version of provincial reconstruc-
tion teams, the United States should once
again stand ready to respond with targeted
support. Such efforts would solidify the
United States’ special relationship with
Colombia and strengthen support for the
peace process. PRISM
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Ecuadorian Government
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Socialist parade in conjunction with the XII Presidential Summit of ALBA (Bolivarian
Alliance for the Peoples of Our America) held in Guayas, Ecuador in July 2013. ALBA
is a regional intergovernmental organization named in honor of Simén Bolivar who
wanted to see Hispanic American united as a single nation.



