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v

S u m m a r y

S
i n ce 1993, i n terethnic vi o l en ce bet ween the 15 to 20 percent Tutsi minori ty and the
80 to 85 percent Hutu majori ty in Bu rundi has taken an esti m a ted 150,000 live s .
The con ti nu a ti on of the con f l i ct helps place tens of m i ll i ons of people at risk in

Cen tral Af rica and erodes the intern a ti onal norm against gen oc i de . De s p i te con s i dera bl e
time and ef fort , the worl d ’s pe acem a kers have been unable to stop the bl ood s h ed and fac i l-
i t a te a po l i tical set t l em en t . An ex a m i n a ti on of the intern a ti onal re s ponse to the crisis fur-
nishes va lu a ble lessons for pe acemaking in Bu rundi and other areas of gen ocidal con f l i ct .

What distinguishes the vi o l ent con f l i ct in Bu rundi from so many others is the ex tent to
wh i ch el i te - l ed , po l i ti co - ethnic riva l ry for power has become en t wi n ed with mass kill i n g
and fe a rs of group ex ti n cti on . Ethnic vi o l en ce and gen oc i de are the re sults not of a n c i en t
tribal hatreds but of d ivi s ive co l onial policies and the po s t - i n depen den ce stru ggle for
power among po l i ti co - ethnic el i tes in a po l a ri zed and overpop u l a ted co u n try. It is on ly
s i n ce 1965 that the rec u rrent pattern of po l i tical ex tremism has become firm ly establ i s h ed .
Cu rren t ly, Bu rundi is ru l ed by a Tut s i - l ed military regime that faces significant ch a ll en ge s
f rom the Hutu - l ed Na ti onal Council for the Defense of Dem oc racy (CNDD) insu r gen c y
and Front for Dem oc racy in Bu rundi (FRO D E BU) po l i tical oppo s i ti on as well as from
va rious Tutsi facti on s .

A lon g - term po l i tical set t l em ent that took adequ a te account of Bu rundian history and
c i rc u m s t a n ces would have three basic ch a racteri s ti c s : (1) a form of dem oc ra tic power
s h a ring that was more majori t a rian than con s oc i a ti onal but provi ded significant pro tec-
ti on for minori ty sec u ri ty and econ omic intere s t s ; (2) measu res to ad d ress co ll ective fe a rs
and mem ories of gen oc i de by ack n owl ed ging past crimes and fixing indivi dual re s pon s i-
bi l i ty for them ; and (3) impartial out s i de military forces su f f i c i ent to con trol the Bu ru n-
dian military until it is reform ed and et h n i c a lly integra ted . However, as the dem oc ra ti z a-
ti on and power- s h a ring movem ents of the early 1990s indicated , a set t l em ent is unlikely
to devel op wi t h o ut su b s t a n tial intern a ti onal pre s su re and assistance . The lesson of t h e s e
m ovem en t s’ tra gic demise is that out s i de carrots and sti cks must be foc u s ed on obt a i n i n g
the en ga gem ent of a ll important parti e s ,e s pec i a lly the powerful ex trem i s t s , in com prom i s e
po l i tical nego ti a ti on s .

Th ree recent policy initi a tives illu s tra te the strengths and weaknesses of i n tern a ti on a l
pe acemaking in Bu ru n d i . Beginning in late 1995, UN Sec ret a ry - G en eral Bo utros Bo utro s -
Ghali appe a l ed for UN–approved con ti n gency planning for dep l oym ent of a hu m a n i t a ri a n
m i l i t a ry force in Bu rundi should full-scale civil war and gen oc i de devel op. His initi a tive
was gen era lly con s i s tent with the need for strong intern a ti onal pre s su re against vi o l en ce .
But it fo u n dered , l a r gely because of l ack of adequ a te diplom a tic su pport from Fra n ce
and the Un i ted State s . The mere threat of UN hu m a n i t a rian interven ti on had a soberi n g
ef fect on Bu rundian govern m ent leaders and played a role in their dec i s i on to invi te in
regi onal pe ackeepers . But the UN’s initi a tive also com p l i c a ted nece s s a ry ef forts to en ga ge
the Bu rundian parti e s ,i n cluding ex trem i s t s , in the pe ace proce s s — va l i d a ting some Fren ch



and Am erican con cern s . An altern a tive way forw a rd would have been to ad a pt the pro-
posal to on going Af rican ef forts to mount all - i n clu s ive po l i tical nego ti a ti on s .

Over the past two ye a rs ,s even regi onal Af rican states have dem on s tra ted an unu su a l
degree of co h e s i on and determ i n a ti on in pushing for all - p a rty po l i tical nego ti a ti on s .
However, t h eir most significant initi a tive — econ omic sancti ons against the Bu rundi govern-
m ent and med i a ti on under the auspices of form er Tanzanian Pre s i dent Mwalimu Ju l iu s
Nyerere — h ave su f fered from lack of su f f i c i ent We s tern su pport . On balance , the regi on a l
s t a tes have made progre s s , cl e a rly ed ging the Bu rundian parties in the directi on of po l i ti-
cal nego ti a ti on . Eu ropean and Am erican re s erva ti ons were based on their bel i ef that it
was nece s s a ry to work thro u gh modera te po l i tical leaders and that a rel a x a ti on of s a n c-
ti ons would stren g t h en modera te forces for pe ace . But the Bu rundi govern m en t’s military -
ori en ted po l i c i e s , even after sancti ons were eased ,i n d i c a ted that rel a tive ex tremists were
l a r gely in con tro l . This su gge s ted the need for more ra t h er than less out s i de pre s su re ,
c a ref u lly orch e s tra ted to bring the ex tremists into power- s h a ring nego ti a ti ons that co u l d
pro tect their essen tial intere s t s .

The regi onal ef fort was also hampered by def i c i encies in the econ omic sancti ons regi m e ,
p a rti c u l a rly leakages from regi onal co u n tries and incon s i s tencies of i m p l em en t a ti on . Even
m ore serious was the regi on’s slowness in ad d ressing the growing ten s i ons bet ween Nyerere
and regi onal leader Tanzania on the one hand and the Bu rundi govern m ent on the other.
These probl ems com p l i c a ted the Tanzanian fac i l i t a tor ’s alre ady difficult task of conven-
ing all - p a rty nego ti a ti on s .

F i n a lly, in mid-1996, the Rom e - b a s ed Com mu n i ty of Sa n t’ Egidio (the lay Ca t h o l i c
group that hel ped med i a te an end to the civil war in Moz a m bi que in 1994) arra n ged
s ec ret pe ace talks bet ween the govern m ent and the CNDD insu r gen t s . The fruits of t h i s
ye a r- l ong ef fort — wh i ch del ayed Nyerere’s all - p a rty initi a tive — were disappoi n ti n g, a n d
t h ere is re a s on to qu e s ti on some of its basic prem i s e s . In parti c u l a r, the med i a tors and
t h eir We s tern su pporters assu m ed that the CNDD would be wi lling to join in a mutu a l
su s pen s i on of h o s ti l i ties in exch a n ge for agreem ent on just the “pri n c i p l e s” of a set t l em en t.
Th ey assu m ed that the privacy of the discussions could be pre s erved over a len g t hy peri od
of ti m e ,a l t h o u gh their ex i s ten ce was an open sec ret among other import a n t , and su s p i-
c i o u s , po l i tical gro u p s . And they assu m ed that the CNDD would to l era te the invoc a ti on of
“progre s s” in the sec ret talks as ju s ti f i c a ti on for the public easing of s a n cti ons against the
govern m en t . In retro s pect , the Sa n t’ Egidio ef fort might have been bet ter con ceived as a
s h ort - term ,l i m i ted ef fort to break down the barri ers bet ween the govern m ent and CNDD.

G iven the vi rtues and failings of recent intern a ti onal approaches to pe acemaking in
Bu ru n d i , it would be de s i ra ble to com bine gre a ter We s tern and UN su pport for regi on a l
policy ch oi ce s , with gre a ter regi onal con su l t a ti on of ex ternal partn ers to gain the ben ef i t
of t h eir broad ex peri en ce and det ach m en t . Su ch an approach would also be based on the
recogn i ti on that it is the regi on’s po l i tical wi ll and re s o u rces that wi ll largely determine the
o utcome for pe ace in Bu ru n d i . A revi s ed We s tern con tri buti on would requ i re a reex a m i-
n a ti on of policy pers pectives roo ted in past practi ce s , bu re a u c ra tic agen d a s , and gen eri c
d i p l om a tic re s pon s e s . This is not likely to occur wi t h o ut firm po l i tical leadership and
ef forts by non govern m ental or ga n i z a ti ons to prom o te new policy approaches to the vi o-
l en ce in Bu ru n d i .

v i Summary



1

O n e

I n t ro d u c t i o n

T
he October 1993 assassinati on of Bu ru n d i ’s first Hutu pre s i den t , Mel ch i or Ndad aye ,
by soldiers from the co u n try ’s Tutsi minori ty provo ked interethnic massac res that
took approx i m a tely 50,000 Hutu and Tutsi lives and de s t a bi l i zed a fled gling de-

m oc rac y. The situ a ti on qu i ck ly inspired diplom a tic and other initi a tives to prevent furt h er
con f l i ct . But the gre a test impetus for intern a ti onal pe acemaking was the spring 1994 gen o-
c i de of an esti m a ted 800,000 Tutsi (and liberal Hutu) in nei gh boring Rwanda. It was
wi dely recogn i zed that the intern a ti onal com mu n i ty had failed to prevent or stop the
Rwandan holoc a u s t . The convi cti on grew that in Bu ru n d i , “The intern a ti onal com mu-
n i ty must not again be caught unprep a red .”1

Nevert h el e s s , it is clear that the intern a ti onal com mu n i ty has been unable to con tro l
the on rushing vi o l en ce , mu ch less med i a te a po l i tical soluti on . The death to ll in Bu ru n d i
has ri s en to an esti m a ted 150,000, 21/2 percent of the pop u l a ti on of six mill i on . At least
800,000 Bu rundians have lost their hom e s ,i n cluding approx i m a tely 250,000 ref u gee s ,
250,000 intern a lly displaced pers on s , and 300,000 forced into official “regro u pm ent camps”
as the govern m ent battles a rising Hutu - l ed insu r gen c y.2

De s p i te the intern a ti on a lly su pported ef fort by UN Special Repre s en t a tive Ah m edo u
O u l d - Ab d a llah to fo s ter a tra n s i ti onal po l i tical set t l em en t , a long “c reeping co u p”c u l m i-
n a ted in a full-scale Tutsi military takeover in Ju ly 1996.A su s t a i n ed Af rican regi onal pe ace
in i ti a tive ,f ac i l i t a ted by form er Tanzanian Pre s i dent Nyerere and but tre s s ed by econ om i c
s a n cti on s , has stru ggl ed to convene all - p a rty po l i tical nego ti a ti on s . UN Sec ret a ry - G en era l
Bo utro s - G h a l i ’s campaign for UN con ti n gency planning for preven tive hu m a n i t a ri a n
m i l i t a ry interven ti on en ded in failu re , and a year of u n official “s econ d - track” m ed i a ti on by
the Com mu n i ty of Sa n t’ Egidio bet ween the govern m ent and the major insu r gent gro u p
produ ced little more than an agenda for discussion s . In the past twen ty mon t h s , el em en t s
of the Bu rundi con f l i ct have spre ad to the Con go (form erly Za i re ) , and military ten s i on
has grown bet ween Bu rundi and its other large nei gh bor, Ta n z a n i a .

The Bu rundian con f l i ct places tens of m i ll i ons of people at risk in Cen tral Af ri c a ,a n d
its con ti nu a ti on erodes the intern a ti onal norm against gen oc i de , wh i ch could have a nega-
tive impact on futu re vi o l ent con f l i cts in su ch vo l a tile and stra tegic areas as So uth As i a ,
E a s tern Eu rope , and North Af ri c a . Why then have the worl d ’s pe acem a kers , de s p i te con-
s i dera ble inve s tm ents of time and ef fort ,f a l tered in Bu rundi? To ask this provoc a tive qu e s-
ti on is by no means to ign ore the fact that gen ocidal com munal con f l i ct poses the most
difficult of a ll ch a ll en ges to out s i de amel i ora ti on—as events in Rwanda, Bo s n i a , Ch ech nya,
Su d a n ,a n d , to a limited ex ten t ,L i beria have painfully illu s t a ted . Yet cogent analyses of
m a ny of these cases have indicated that the intern a ti onal com mu n i ty might have taken
m ore ef fective acti ons to con s train vi o l en ce and prom o te lon ger- term po l i tical soluti on s .3

An ex a m i n a ti on of the re s ponse to the Bu rundi crisis can hold yet another mirror to



2 Introduction

con tem pora ry intern a ti onal policy tow a rd gen oc i de—the “odious sco u r ge” that at least
120 co u n tries have lega lly undert a ken “to prevent and punish”4—and can furnish va lu a bl e
l e s s ons for futu re po l i c ymaking in Bu rundi and el s ewh ere .

This report analy zes major intern a ti onal diplom a tic re acti ons to the Bu rundi con f l i ct ,
p a rti c u l a rly from late 1995, wh en em er gency diplom a tic ef forts to fo s ter tem pora ry power-
s h a ring arra n gem ents vi s i bly co ll a p s ed , to Septem ber 1997. Si n ce then , de s p i te som e
progress in internal pe ace talks, the basic po l i tical and diplom a tic para m eters of the con-
f l i ct remain largely unch a n ged . While it would have been useful to give equal atten ti on to
the diplom acy of the cri tical 1993–95 peri od , wh en the cycle of vi o l en ce inten s i f i ed , my
re s e a rch opportu n i ties (and limited re s o u rces) dict a ted an em phasis on the more recen t
p a s t . By stu dying events as they occ u rred and interacting with key intern a ti onal and
Bu rundian parti c i p a n t s , it seem ed po s s i ble to devel op an unu su a lly solid firsthand analy-
sis of the su bj ect . I have , of co u rs e , u s ed others’ s tudies to provi de the re ader with nece s-
s a ry historical back ground on Bu ru n d i .

I focus on diplom a tic ef fort s , official and non govern m en t a l , to ad d ress the broad para-
m eters of the Bu rundi con f l i ct . The on going crisis has provo ked an en ormous ra n ge of
i n tern a ti onal re s pon s e s ,i n cluding the dispatch of O r ga n i z a ti on of Af rican Un i ty (OAU )
m i l i t a ry ob s ervers , UN and human ri ghts group inve s ti ga ti ons of po l i tical assassinati on s
and massac re s , the establ i s h m ent of a UN Human Ri ghts Cen ter, va rious small proj ect s
to fo s ter interethnic recon c i l i a ti on , dozens (if not hu n d reds) of con feren ces and report s ,
and so on . However, I have ch o s en to con cen tra te on more gen eral po l i ti c a l ,m i li t a ry, a n d
econ omic initi a tives to prom o te a po l i tical set t l em ent and prevent gen oc i de .

The report ex p l ores several basic qu e s ti on s : What is the natu re of the po l i tical con f l i ct
in Bu ru n d i , and what is the ra n ge of po ten ti a lly fe a s i ble soluti ons? Is intern a ti onal assis-
t a n ce nece s s a ry to prevent gen oc i de and ach i eve a pe aceful po l i tical set t l em ent? If s o, wh a t
kind of i n terven ti on is appropri a te? To what ex tent have the UN, the Orga n i z a ti on of
Af rican Un i ty, Af rican regi onal state s , and key We s tern nati ons manife s ted the po l i ti c a l
wi ll and capac i ty to con tri bute to con f l i ct preven ti on and re s o luti on? How ef fective were
the Com mu n i ty of Sa n t’ Egi d i o’s secon d - track diplom acy and the con certed ef fort to pre-
vent vi o l en ce by Am erican non govern m ental or ga n i z a ti ons (NGOs)? What lessons have
been learn ed and how might the intern a ti onal com mu n i ty ach i eve more in the futu re? 

Beyond the custom a ry ac ademic and doc u m en t a ry source s , this stu dy has ben ef i ted
f rom my intervi ews of a broad va ri ety of i m portant actors in the Bu rundian dra m a . A
nu m ber of these intervi ews were con du cted du ring a three - week visit to Bu ru n d i , Uga n d a ,
Ta n z a n i a , Kenya , Fra n ce , and Bel gium du ring Decem ber 1996. Bet ween Ma rch 1996 and
Septem ber 1997, I intervi ewed approx i m a tely 80 indivi du a l s ,m a ny repe a tedly. All of t h e s e
convers a ti ons were con du cted on a “n o t - for- a t tri buti on”basis to maximize candor.Am on g
my most prom i n ent interl oc utors were form er Pre s i dent Nyerere , the de s i gn a ted Af ri c a n
“f ac i l i t a tor ” for pe acem a k i n g ; OAU Sec ret a ry - G en eral Salim Ah m ed Sa l i m ; Uga n d a n
m i n i s ters of s t a te Rebecca Kad a ga and Anasas Mbabazi; Ri ch a rd Bogo s i a n , U. S .s pec i a l
coord i n a tor for Rwanda and Bu ru n d i ; How a rd Wo l pe ,s pecial envoy to Bu ru n d i ; form er
n a ti onal sec u ri ty advi s er An t h ony Lake ; and UN Assistant Sec ret a ry - G en erals Ya s h i ko
Akashi and Alva ro De So to. I also spo ke with a va ri ety of Bu rundian military, po l i ti c a l
p a rty, and insu r gent leaders and repre s en t a tives as well as po l i c ym a kers , d i p l om a ti c



repres en t a tive s , and human ri ghts mon i tors from Fra n ce , the Un i ted State s , Bel giu m ,
G erm a ny, Ru s s i a , Ta n z a n i a , and the Un i ted Na ti on s .L a s t , but not least, I prof i ted gre a t ly
f rom my parti c i p a ti on in the mon t h ly Wa s h i n g ton , D. C . ,m eeti n gs of the Bu rundi Po l i c y
Forum ( recen t ly ren a m ed the Great Lakes Policy Foru m ) , wh i ch bri n gs toget h er con-
cern ed Am erican and Eu ropean NGOs, U. S . and forei gn of f i c i a l s , and other inform ed
ob s ervers .

Re s e a rch for this report was su pported by a grant from the U. S . In s ti tute of Pe ace from
O ctober 1996 thro u gh Ju ly 1997. Previ o u s ly, t wo short con sultancies with the In tern a ti on al
Crisis Group had introdu ced me to this significant and haunting su bj ect .

3Introduction
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Two

B u r u n d i : The Politics of Genocide

W
hat distinguishes the vi o l ent con f l i ct in Bu rundi from so many others is the
ex tent to wh i ch el i te - l ed , po l i ti co - ethnic riva l ry for power and econ omic and
s ocial adva n cem ent has become en t wi n ed with mass killing and fe a rs of

group ex ti n cti on . Wo u l d - be pe acem a kers not on ly con f ront the ch a ll en ge of fo s teri n g
n onvi o l ent processes of dec i s i on making and building trust among form er en em i e s ,t h ey
must also ad d ress the fe a rs of the 15 to 20 percent Tutsi minori ty and the 80 to 85 percen t
Hutu majori ty that the other group wi ll even tu a lly commit gen oc i de against it. As po l i ti-
cal scien tists and human ri ghts mon i tors have te s ti f i ed , mu ch of the current vi o l en ce is
in fact gen oc i d a l , even if it is not alw ays po s s i ble to doc u m ent the “ i n ten t” to parti a lly or
wh o lly de s troy an ethnic group requ i red by the intern a ti onal Conven ti on on Gen oc i de .5

Rene Lem a rch a n d , the foremost scholar of Bu rundi po l i ti c s , ex p l a i n s ,

Behind the murders of political opponents, the systematic ethnic cleansing of urban 
and rural districts, the armed attacks on refugees and internally displaced persons, and
the ambushes of civilians lies the conviction held by both Tutsi and Hutu that unless
the other’s crimes are retaliated against by retribution, planned annihilation will inevi-
tably follow.6

In Bu ru n d i , even rel a tive “m odera te s” a re envel oped in the atm o s ph ere of fear and re-
c ri m i n a ti on that ulti m a tely ju s tifies preven tive vi o l en ce . Thu s ,m a ny Hutu po l i tical leaders
who have sought nonvi o l en t , com promise po l i tical soluti ons nevert h eless stron gly su s-
pect that their “m odera te” Tutsi co u n terp a rts were complicit in the mu rder of Pre s i den t
N d ad aye . Some of these leaders , in re acting to the assassinati on ,m ade rem a rks that may
h ave uninten ti on a lly fuel ed ethnic massac res of Tut s i . On the other hand, m a ny on the
Tutsi side who su pported the dem oc ra tic tra n s i ti on bel i eve that the main Hutu - l ed party
p l a n n ed for massac res of Tutsi even before Ndad aye’s assassinati on . Th ey speak dark ly
a bo ut the “n ece s s i ty of erad i c a ting gen ocidal ideo l ogi e s .”7 Nei t h er side’s all ega ti ons have
been proven , but both are “c red i bl e” in the con text of Bu ru n d i ’s po l i tical ex peri en ce .

The Roots of Conflict

A look at history sheds light on the dynamics of Bu rundian po l i tical devel opm ent and 
its implicati ons for pe acem a k i n g.8 As in Bo s n i a , ethnic vi o l en ce and gen oc i de are by no
means the inevi t a ble re sults of a n c i ent tribal hatred s . In fact ,t h ere were few vi o l ent con-
f ron t a ti ons bet ween Tutsi and Hutu until a little more than 30 ye a rs ago. Wh en Germ a n
co l onists arrived in the capital of Bu ju m bu ra near the end of the 19th cen tu ry, Bu ru n d i
was a lon g - e s t a bl i s h ed , decen tra l i zed kingdom . The principal po l i tical rivals were not Hutu
or Tutsi but mem bers of a small royal gro u p, the ga nwas or “pri n ces of the bl ood .”Al t h o u gh



the predom i n a n t ly pastoral Tutsi ben ef i ted more from the ex ten s ive patron - cl i ent sys tem
than the mainly agri c u l tu ral Hutu , the two groups inhabi ted the same lands, s po ke the
same language ,s h a red a largely com m on cultu re , and of ten interm a rri ed . De s p i te an over-
a ll disti n cti on in social statu s ,t h eir econ omic circ u m s t a n ces were of ten qu i te similar. Even
s t a tus differen ces were su bj ect to qu a l i f i c a ti on . Some Hutu clans were very influ en ti a l ,
f u rnishing the ga nwas with many of t h eir advi s ers ,m a n a gers , rel i gious aut h ori ti e s ,a n d
l ocal dep uti e s . And certain Tutsi clans were forbi d den to en ter the king’s co u rt .G en era lly
s pe a k i n g, regi onal and family iden ti ties appear to have been more cen tral to trad i ti on a l
Bu rundi po l i tics than ethnic on e s .

It was under the influ en ce of co l onialism that ethnic ties became more salien t . Cen tra-
l i z a ti on and modern i z a ti on eroded old iden ti ties based on loc a l i ty, k i n s h i p, and dy n a s ti c
ru l e . Moreover, Bel giu m’s co l onial takeover after World War I produ ced aut h ori t a ri a n
m a n i p u l a ti ons of the ga nwa sys tem that made it less able to satisfy its Hutu con s ti tu en t s .
At the same ti m e , Bel gian edu c a ti on a l ,c u l tu ra l , and ad m i n i s tra tive policies prom o ted the
s ocial and po l i tical adva n ce of the “n obl e” Tut s i , whose “fine be a ring alone guara n tee
t h em con s i derble pre s ti ge over . . . the wort hy Hutu , less cl ever, m ore simple, and more
tru s ti n g.”9

As el s ewh ere in Af ri c a , the tra n s i ti on to indepen den ce spawn ed a stru ggle for power
a m ong po l i ti co - ethnic el i tes who gravi t a ted tow a rd aut h ori t a ri a n i s m . But nowh ere was
the con f l i ct as stark as in overpop u l a ted Rwanda and Bu rundi wh ere just two gro u p s ,
with rad i c a lly different pop u l a ti ons and social statu s e s , con f ron ted one other. Th ere was
h ope that Bu rundi might avoid the worst because its ethnic dich o tomies were less ex trem e
than those of its “false twi n ,” R w a n d a . But Bu ru n d i ’s po l i tics was heavi ly influ en ced by t h e
su d den , Bel gi a n - a bet ted rise of Hutu power in indepen dent Rwanda, a power that litera lly
d rove mu ch of the Tutsi pop u l a ti on out of R w a n d a . In 1963, Bu rundi prime minister-
de s i gn a te Pri n ce Louis Rwaga s ore—a ga nwa who had bro u ght Hutu and Tutsi toget h er in
the dominant UPRO NA (Un i on for Na ti onal Progress) party—was assassinated by po l i ti-
c a l riva l s . Af ter that, the po l i tical process unfo l ded with the fatalism of a Greek tra gedy.

Po l i ti co - ethnic con f l i ct , cen tered in the urban el i te ,l ed to the assassinati on and wo u n d-
ing of t wo more prime ministers . In 1965, wh en it appe a red that the Tutsi side had sei zed
the upper hand, s ome Hutu of f i cers and po l i ticians attem pted a vi o l ent co u p. This led to
the first ethnic pogrom s ,i n cluding the liqu i d a ti on of almost the en ti re Hutu po l i tical el i te .
It also ushered in a long series of m i l i t a ry - b a s ed govern m en t s . Af ter another, m ore seri o u s
Hutu arm ed ch a ll en ge in 1972, the regime mu rdered 100,000 to 200,000 people in three
m on t h s , a “s el ective gen oc i de” that targeted edu c a ted Hutu . Con cerning this en ti re peri od ,
a form er Bu rundian leader wro te , “A minori ty of tribalists . . . lit the spark that de s troyed
a whole bu i l d i n g.”1 0

The rec u rrent pattern of Bu rundi po l i tics was now establ i s h ed : Po l i tical exclu s i on and
repre s s i on gen era te ex tremist movem ents of re s i s t a n ce that propound ideo l ogies of et h n i c
su peri ori ty and are wi lling to use indiscri m i n a te vi o l en ce against other ethnic gro u p s .
Ma ny power- h o l ders re act in like fashion . In the proce s s , rel a tive modera tes are ei t h er
el i m i n a ted or move tow a rd adopting more ex treme agen d a s . “All Bu ru n d i ,” form er UN
S pecial Repre s en t a tive Ould-Ab d a llah has ob s erved , “at a given mom ent are ex trem i s t s .
For a very simple re a s on — po l i tics in their co u n try has a vital stake . . . l i fe and death for
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e ach pers on .”1 1 Af ter a peri od of re s tored stabi l i ty in wh i ch regi on a l , cl a n , and other divi-
s i ons within the ruling el i te come to the fore , the cycle of i n terethnic vi o l en ce begins aga i n .

These defining ye a rs also marked the rise of the So ut h ern - b a s ed Tutsi military - po l i ti-
c a l -business facti on known as the “ Bu ru ri Lobby.” Its ascendancy con ti nues to the pre s en t
d ay. The corru pt regime of Ca ptain Mi ch el Mi com bero was overtu rn ed in 1976 by a
coup led by his co u s i n ,L i eutenant Co l on el Je a n - Ba pti s te Ba ga z a . Al t h o u gh Ba gaza ini-
ti a lly prom i s ed ethnic recon c i l i a ti on and took some modernizing econ omic initi a tive s ,
he also p i on eered new forms of repre s s i on ,i n cluding a rei n forcem ent of edu c a ti on a l
d i s c ri m in a ti on and re s tri cti ons on the dominant Catholic Chu rch . The latter, a l ong wi t h
m oves to down s i ze the army and ch a r ges of govern m ent corru pti on ,h el ped provo ke a
1987 coup led by Ma j or Pierre Buyoya , Ba ga z a’s cousin and Mi com bero’s neph ew.

Recent Political Developments and International Reactions

Al t h o u gh Buyoya initi a lly showed on ly a faint inten ti on to ch a n ge the po l i tical stru ctu re ,
he was soon tra n s ported by even t s . In 1988, rising ethnic ex pect a ti ons and fe a rs eru pted
i n to gen ocidal kill i n gs of up to 20,000 people in two nort h ern com mu n e s . Most of t h e
de ad were Hutu , vi ctims of blind army ret a l i a ti on . Un l i ke 1972, these well - p u bl i c i zed
m a s s ac res led the U. S . Con gre s s , Bel giu m , the Eu ropean Un i on (but not Fra n ce ) , and the
World Bank to thre a ten to withhold aid unless the govern m ent moved tow a rd recon c i l i-
a ti on with its Hutu citi zen s . Depen dent upon forei gn assistance for a qu a rter of its gro s s
n a ti onal produ ct , the Buyoya regime prom pt ly adopted a top - down program of l i bera l-
i z a ti on .With a push from the We s t , an intern a ti onal ef fort to prevent furt h er gen oc i de
s eem ed to be having an impact .

Un der ad d i ti onal pre s su re from the spre ading Af rican dem oc ra ti z a ti on movem en t
and We s tern don ors , the govern m ent accepted mu l ti p a rty dem oc rac y. Buyoya and the
governing UPRO NA party hoped to co - opt en o u gh Hutu su pport to maintain su b s t a n-
tial Tutsi dom i n a ti on . But the Hutu - l ed FRO D E BU (Front for Dem oc racy in Bu ru n d i )
p a rty swept the June 1993 el ecti on s . Within four mon t h s , the Tutsi military ’s attem pted
coup fatally wo u n ded dem oc racy and re aw a ken ed the Fu ries of gen oc i de .

What lessons can be ex tracted from the intern a ti onal com mu n i ty ’s firs t ,a bortive
a t tem pt to alter the gen era ti on-old pattern of Bu rundi po l i tics? Firs t , dem oc ra tic ch a n ge
was profo u n dly thre a tening to Tutsi intere s t s . But , in con trast with So uth Af ri c a’s con tem-
pora n eous tra n s i ti on from minori ty ru l e , Bu rundi evaded nego ti a ti on of com prom i s e
s o luti ons to vi rtu a lly all of the flammable issues of n a ti onal po l i ti c s . These inclu ded the
retu rn and absorpti on of hu n d reds of thousands of Hutu ref u gee s ; the integra ti on of Hutu
i n to the army, po l i ce , ju d i c i a ry, and civil servi ce ; and revi s i ons of s t a te policies on loa n s ,
con tract s , and priva ti z a ti on of i n du s try to incorpora te Hutu intere s t s . Di s p utes over these
i s sues hel ped incite the attem pted coup and su b s equ ent vi o l ent con f l i ct . In the absen ce
of progress tow a rd a new po l i tical con s en su s , rel a tively modera te leaders like Ndad aye ,
who incorpora ted su b s t a n tial oppo s i ti on forces into his govern m en t , and Buyoya , wh o
rel i n qu i s h ed power after his el ectoral defe a t , could not contain the ex tremist forces of
Bu rundi po l i ti c s .1 2

Secon d ,a l t h o u gh ethnic massac res had been cen tral to po l i tical life ,t h ere was no ef fort
to defuse inter group fear and craving for ven ge a n ce by ack n owl ed ging the worst cri m e s
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of the past and providing some measu re of acco u n t a bi l i ty for them . As events in the
form er Yu go s l avia were then dem on s tra ti n g, l e aving the “c u l tu re of i m p u n i ty ”i n t act
on ly en co u ra ged furt h er gen ocidal vi o l en ce .1 3

Th i rd , the tra n s i ti on ,l i ke Rwanda’s , con t a i n ed no ef fective co u n terwei gh t , dom e s tic 
or forei gn , to the overwh el m i n gly mon oethnic military. This left the dec i s ive card in the
hands of a group that both mirrored con ti nuing Tutsi civilian con cerns and felt spec i f i-
c a lly thre a ten ed by the new govern m en t’s announced reforms of the sec u ri ty force s .1 4

Fo ll owing the assassinati on of N d ad aye and the en suing interethnic massac re s , Bu r-
undian po l i tics became more ex treme and fra gm en ted . Tutsi po l i tical hardl i n ers wi t h i n
U P RO NA and an increasing nu m ber of s m a ll parti e s , toget h er with el em ents of the mili-
t a ry and civilian militi a , em b a rked upon a “l ong series of provoc a ti ons and kill i n gs . . . to
we a ken FRO D E BU, i n ti m i d a te modera te po l i ticians (including those within UPRO NA )
and para ly ze public life .”1 5 In this they drew su pport from the Tut s i - dom i n a ted Con s ti-
tuti onal Co u rt , wh i ch del ayed the sel ecti on of a new pre s i dent after Ndad aye’s su cce s s or
was kill ed in a plane crash along with the pre s i dent of R w a n d a . On the other side , cert a i n
el em ents of F RO D E BU began to arm and attack the Bu rundian military.

Du ring 1994, and espec i a lly in the wake of the Rwandan gen oc i de , the intern a ti on a l
com mu n i ty, acting thro u gh UN Special Repre s en t a tive Ould-Ab d a ll a h ,h el ped the Bu ru n-
dian po l i tical parties re ach a series of tra n s i ti onal power- s h a ring agrem een t s . These accord s
were de s i gn ed to en su re “a minimum of po l i tical stabi l i ty ” pending the 1998 el ecti on s .1 6

Th ey failed for two principal re a s on s .F i rs t , the major agreem en t , the Conven ti on of
G overn m en t , vi rtu a lly annihilated FRO D E BU ’s el ecti on vi ctory by essen ti a lly su pers ed-
ing the 1992 con s ti tuti on , g u a ra n teeing the Tut s i - l ed oppo s i ti on a 45 percent share in 
the governm en t , and establishing a Na ti onal Sec u ri ty Council in wh i ch the oppo s i ti on
could bl ock key moves by the FRO D E BU Hutu pre s i den t . More fundamen t a lly, as Filip
Rey n t j ens later com m en ted ,“ Ra t h er than attem pting to tackle the real probl ems of t h e
co u n try, these nego ti a ti ons dealt with the distri buti on of of f i ces and functi on s .”1 7 Th e
U N ’s em ergency diplom acy was perfect ly unders t a n d a bl e , but in the special con text of
Bu rundi po l i tics it proved inadequ a te to con trol the ex tremist dynamic unleashed by
N d ad aye’s a s s a s s i n a ti on and even seem ed to fuel it. The Conven ti on of G overn m en t
and rel a ted power- s h a ring accords were underm i n ed by oppo s i ti on ,i n ti m i d a ti on ,a n d
vi o l en ce from the Tut s i - l ed parti e s , the army, and assoc i a ted militi a . And disillu s i on m en t
with the Conven ti on and its con s equ en ces spurred the growth of vi o l ent Hutu - l ed
re s i s t a n ce .

By 1995, beneath a ven eer of mu l ti p a rty govern a n ce fe a tu ring FRO D E BU Pre s i den t
Sylve s tre Nti b a n tu n ga nya and a UPRO NA prime minister, Bu rundi was largely con tro ll ed
by an uneasy coa l i ti on of the army, va rious Tutsi militi a ,U P RO NA hardl i n ers , and small
Tutsi parti e s . But it faced a growing ch a ll en ge from Hutu - l ed insu r gen t s ,e s pec i a lly those
of the Na ti onal Council for the Defense of Dem oc racy (CNDD), wh i ch was headed by
form er FRO D E BU Mi n i s ter of the In teri or Leon a rd Nya n goma and backed by perh a p s
h a l f of F RO D E BU ’s incre a s i n gly powerless parl i a m en t a ry majori ty. Arms flowed freely 
to both side s ,i n cluding notable shipm ents to the govern m ent from Ch i n a , Ru s s i a ,a n d
E a s tern Eu rope (via Bel giu m ,R w a n d a , and Tanzania) and to the CNDD from the form er
Sovi et Un i on ,E a s tern Eu rope , An go l a , and So uth Af rica (via Bel giu m , Su d a n , and Za i re ,
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the latter ch a n n el invo lving the family of Za i rian Pre s i dent Mobutu Sese Se ko ) . As dra-
m a tic massac res and displacem ents proved , the main vi ctims of the war were civi l i a n s .18 

Buyoya’s Ju ly 1996 coup bro u ght gre a ter co h eren ce to the govern m ent while rem ovi n g
the last remnants of Hutu po l i tical power. Ma ny We s tern officials were gra teful that the
a rmy did not install a more “ex trem e” l e ader, su ch as form er Pre s i dent Ba ga z a . S ti ll ,t h e
coup gen era lly sign a l ed a more uncom promising po l i tical stance and a gre a ter em ph a s i s
on military repre s s i on . Even as Buyoya som ewhat acceded to intern a ti onal pre s su re for
s ec ret talks with the CNDD and coopera ti on with regi onal Af rican med i a ti on , his gov-
ern m ent lega lly hara s s ed the powerless FRO D E BU parl i a m en t a ry and party leaders h i p,
do u bl ed the size of the army, and undertook a massive forced tem pora ry “regro u pm en t”
of hu n d reds of thousands of Hutu pe a s a n t s . In late 1996, the regime became mode s t ly
i nvo lved in the con f l i ct in eastern Za i re and ben ef i ted from one of its major re su l t s : t h e
dismantling of the CNDD’s main ex ternal bases.1 9 By Septem ber 1997, s ec u ri ty in som e
p a rts of Bu rundi had improved and the mon t h ly death to ll had been cut in half, to 400
to 600. But the insu r gency sti ll appe a red well roo ted and con ti nu ed to have some acce s s
to the out s i de thro u gh Tanzanian and other porous borders .2 0 And sput tering ten s i on s
bet ween Bu rundi and Tanzania ra i s ed the po s s i bi l i ty of a wi der war.

Possible Political Solutions and an A p p ro p r i at e
I n t e r n ational Role 

Even if the govern m ent were able to tem pora ri ly contain the CNDD and two small er rebel
gro u p s — PA L I PEHUTU (Pa rty for the Libera ti on of the Hutu People) and FRO L I NA
( Na ti onal Libera ti on Front)—the basis for futu re con f i ct and gen oc i de would sti ll ex i s t .
The last 30 ye a rs of Bu rundi history su ggest that the on ly way out of the labyrinth of vi o-
l en ce is a com promise po l i tical set t l em ent fo ll owed by a long peri od of pe acebu i l d i n g.
But what kind of s et t l em ent is fe a s i ble given this bleak past?

Pa rti ti on , a frequ ent reco u rse in de s pera te ethnic con f l i ct s ,s eems unlikely here ,a l t h o u gh
it cannot be exclu ded as a last re s ort . Th ere are no trad i ti onal “ Hutu l a n d s” and “Tut s i-
l a n d s” in Bu ru n d i . And while the war has recen t ly bro u ght abo ut a su b s t a n tial amount
of ethnic segrega ti on , this has been at the local ra t h er than regi onal level ; t h erefore ,a ny
a t tem pt at terri torial divi s i on would entail tru ly massive pop u l a ti on tra n s fers . Most im-
port a n t , the task of c a l c u l a ting a mutu a lly accept a ble parti ti on bet ween the po l i ti c a lly
predominant 15 to 20 percent Tutsi minori ty and the su bju ga ted Hutu majori ty wo u l d
be an ex trem ely daunting on e . An o t h er major ob s t acle would be anti c i p a ted re s i s t a n ce
f rom the Tut s i - l ed regime in ad j oining Rwanda, wh i ch could not be happy abo ut a prece-
dent for terri torial divi s i on and po s s i ble new sec u ri ty threats along the border.2 1

Nor do Bu rundian circ u m s t a n ces seem prop i tious for the recon c i l i a ti onist sys tem of
“con s oc i a ti onal dem oc rac y.” The Tutsi com prise too small a part of the pop u l a ti on to
ben efit mu ch from the principle of proporti onal repre s en t a ti on . A “grand coa l i ti on” of
po l i tical el i tes would be impeded by the fact that these el i tes have been heavi ly implicated
in past ethnic vi o l en ce and have few cro s s - c ut ting rel a ti onships that tra n s cend et h n i c i ty.
And any com preh en s ive minori ty veto on nati onal po l i tical issues would undo u btedly
s tymie Hutu adva n ce s .2 2 Con s oc i a ti onalism is no rec i pe for lon g - term po l i tical stabi l i ty
in Bu ru n d i .
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Su gge s ti ons for bypassing ethnic con f l i ct by incorpora ting Bu rundi into a larger re-
gi onal sys tem of econ omic and ulti m a tely po l i tical coopera ti on have the po ten tial for a
“ wi n - wi n” p ayof f for both Hutu and Tut s i . But this is a lon g - ra n ge rem edy, one that wi ll
also have to overcome strong patterns of d i s c ri m i n a ti on against both groups in nei gh-
boring co u n tri e s .

A po l i tical set t l em ent that took adequ a te account of Bu rundian history and circ u m-
s t a n ces would prob a bly have three basic ch a racteri s ti c s . F i rs t , the essen ce of a ny en du ri n g
com promise would be a form of dem oc ra tic power sharing that was more majori t a ri a n
than con s oc i a ti onal but guara n teed minori ty sec u ri ty — perhaps in part thro u gh loc a l
a uton omy—and provi ded some significant pro tecti on for minori ty soc i oecon omic and
po l i tical intere s t s . What is needed is a nego ti a ted accom m od a ti on bet ween the aspira ti on s
of the majori ty and the acqu i s i ti ons of the minori ty, a spec i f i c a lly Bu rundian vers i on of
what has recen t ly occ u rred in El Sa lvador and So uth Af ri c a .O f co u rs e , in the Bu ru n d i
c a s e , the ach i evem ent of a nego ti a ted com promise is gre a t ly hampered by the history 
of gen oc i de .

Secon d ,t h ere would be measu res to ad d ress co ll ective fe a rs and mem ories of gen oc i de
by ack n owl ed ging past crimes and fixing indivi dual ra t h er than ethnic group re s pon s i-
bi l i ty for them . Th ere is an em er ging intern a ti onal menu of w ays to deal with this prob-
l em , ra n ging from truth com m i s s i ons and amnesty programs in El Sa lvador and So ut h
Af rica to nati onal criminal pro s ec uti ons and intern a ti onal criminal tri bunals for Yu go-
s l avia and Rwanda. Al s o, according to the head of a leading Bu rundian human ri gh t s
or ga n i z a ti on , Bu rundians have rel evant local trad i ti ons of ju s ti ce ,i n cluding that of pro-
nouncing sen ten ces for certain crimes but not carrying them out .

Th i rd ,t h ere would be impartial out s i de military forces su f f i c i ent to con trol the Bu ru n-
dian military and other arm ed groups until an et h n i c a lly integra ted and po l i ti c a lly su b-
ord i n a te military insti tuti on em er ged (prob a bly three to five ye a rs ) . This is parti c u l a rly
n ece s s a ry in Bu ru n d i , wh i ch has absolutely no trad i ti on of con s ti tuti onal rule and wh ere
the military has long govern ed as an instru m ent of Tutsi privi l ege and sec u ri ty. In this
re s pect , the Bu rundian situ a ti on differs gre a t ly from those in So uth Af ri c a , Zi m b a bwe ,
and El Sa lvador.

It is almost unthinkable that su ch a set t l em ent could devel op wi t h o ut su b s t a n tial in-
tern a ti onal su pport ,i n cluding a deft mixtu re of c a rrots and sti ck s . “One thing I know,”
ob s erved an Af rican leader who had worked to reconcile the Bu rundian groups for almost
t wo ye a rs , “Th ey can’t do it on their own .” Because fear and ex tremism rule the “land of
a thousand hill s ,” m odera te initi a tives on ly devel op with the help of o ut s i de pre s su re and
a s s i s t a n ce . Prime examples are the libera l i z a ti on of the late 1980s and early 1990s and the
power- s h a ring accords of 1 9 9 4 .

The demise of these initi a tives holds some important lessons rega rding the way in wh i ch
the intern a ti onal com mu n i ty needs to direct its pre s su re . As we have seen , these failu re s
l a r gely stem m ed from the lack of genuine en ga gem ent of a ll important parti e s ,e s pe-
c i a lly the “ex trem i s t s”, in su ccessful po l i tical nego ti a ti on s . Wi t h o ut su ch en ga gem en t ,
the “m odera te s” who hel ped spark con s tru ctive ch a n ge were ulti m a tely powerl e s s .
Iron i c a lly, a modera te po l i tical sys tem in Bu rundi can on ly be establ i s h ed with stron g
p a rti c i p a ti on from ex trem i s t s , who con s ti tute the dynamic forces in Bu rundian po l i ti c s .
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The ch a ll en ge to the intern a ti onal com mu n i ty is to use its carrots and sti cks to en ga ge
the ex tremists in pe acem a k i n g.

Th ere is no more powerful argument for this propo s ed intern a ti onal role than that
provi ded by nei gh boring Rwanda’s de s cent into civil war and gen oc i de . Al t h o u gh the
cen tral issue there was the altera ti on of a sys tem dom i n a ted by a narrow Hutu po l i ti c a l
el i te , it took con certed intern a ti onal pre s su re to produ ce po l i tical nego ti a ti on s . Yet these
did not su cceed , because key Hutu ex tremists did not parti c i p a te , a mutu a lly accept a bl e
b a l a n ce of m a j ori ty rule and minori ty ri ghts was not ach i eved , past crimes were ign ored ,
and a UN pe ace keeping force was too weak to con trol the Rwandan military and assoc i-
a ted militi a .2 3

As the Bu rundian civil war inten s i f i ed in late 1995, m em bers of the intern a ti onal com-
mu n i ty undertook new approaches to prevent gen oc i de and fo s ter po l i tical recon c i l i a ti on.
We now tu rn tow a rd the analysis of these approach e s .
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Th re e

The United Nations and Humanitarian
Military Interve n t i o n

O
n Decem ber 29, 1 9 9 5 , UN Sec ret a ry - G en eral Bo utros-Ghali warn ed the Sec u r-
i ty Co u n c i l ,“Th ere is a real danger of the situ a ti on in Bu rundi degen era ting to
the point wh ere it might ex p l ode into ethnic vi o l en ce on a massive scale,” even

“a repeti ti on of the tra gic events in Rwanda.”2 4 This statem ent marked the beginning of
his campaign for UN-aut h ori zed “con ti n gency planning” for the dep l oym ent of a mu l ti-
n a ti onal force in Bu ru n d i . Bo utros-Ghali was convi n ced that ex i s ting “preven tive diplo-
m ac y ” to fo s ter a po l i tical dialogue had to be com p l em en ted by “a cred i ble threat of force .”
He hoped that this would “ i m prove the ch a n ces of convincing the parties in Bu rundi to
s h ow more flex i bl i ty, t h ereby obvi a ting the need for more direct military invo lvem en t .”
But if a worst-case scen a rio of f u ll-scale civil war and gen oc i de devel oped , the intern a-
ti onal com mu n i ty should be prep a red to dispatch a 25,000–50,000-pers on force to deter
m a s s ac re s ; provi de sec u ri ty to ref u gee s ,d i s p l aced pers on s , and civilians at ri s k ; and pro-
tect key install a ti on s .2 5

Af ter the trauma of R w a n d a , it is difficult to qu a rrel with the noti on that the intern a-
ti onal com mu n i ty needs to be bet ter prep a red to intervene militari ly against Hutu - Tut s i
vi o l en ce in the Great Lakes Regi on of Af ri c a . In deed , Pre s i dent Cl i n ton recen t ly apo l o-
gi zed to Rwandans for the intern a ti onal com mu n i ty ’s failu re to act du ring the 1994
gen oc i de . Yet the sec ret a ry - gen era l ’s proposal fo u n dered ,l a r gely because of l ack of ade-
qu a te su pport from two key perm a n ent mem bers of the Sec u ri ty Co u n c i l : Fra n ce a n d
the Un i ted State s . The Bu rundian govern m en t’s cautious re acti on to mere discussion of
an intern a ti onal military opti on parti a lly con f i rm ed Bo utro s - G h a l i ’s premise con cern i n g
the po l i tical uti l i ty of a threat of force . However, the su b s equ ent co u n terre acti on of va ri-
ous Bu rundian po l i tical groups va l i d a ted some of Fra n ce’s and Am eri c a’s con cern s
a bo ut the dangers invo lved . The whole ep i s ode su ggests that intern a ti onal military pre s-
su re is appropri a te in the Bu rundian situ a ti on but that it needs to be more cl o s ely syn-
ch ron i zed with the po l i tical track of en ga ging Bu rundian groups in nego ti a ti on s .

The Secre t a r y - G e n e ra l ’s Proposal 

In UN parl a n ce , the sec ret a ry - gen eral wi s h ed to invo ke Ch a pter 7 of the UN Ch a rter, wh i ch
deals with “pe ace en forcem en t .” Un l i ke Ch a pter 6 “pe ace keep i n g,” this inclu des military
i n terven ti on wi t h o ut the con s ent of the warring parti e s . Un fortu n a tely, recent Ch a pter 7–
type opera ti ons in Som a l i a ,R w a n d a , and Bosnia have dem on s tra ted that the UN’s plan-
n i n g, rapid dep l oym en t , and command and con trol stru ctu res are not yet able to manage
su ch activi ties ef fectively. Al s o, the or ga n i z a ti on has become som ething of a scapegoa t
for its mem bers’ f a i lu res to back up approved missions with adequ a te re s o u rce s .2 6 Hen ce
Bo utros-Ghali su gge s ted a “con tracting out” a pproach for Bu ru n d i ,a l ong the lines of t h e



U N – a pproved “coa l i ti ons of the wi ll i n g” that had gone into Kore a , the Persian Gu l f ,t h e
i n i tial U. S . – l ed opera ti ons in Somalia and Ha i ti , and the Fren ch - l ed Opera ti on Tu rqu oi s e
in Rwanda. A mu l ti n a ti onal force — i n cluding some Af rican units—would be planned ,
or ga n i zed , and led by a state or group of s t a tes possessing a “recogn i zed ra p i d - re s pon s e
c a p ac i ty.” The force would receive a broad hu m a n i t a rian mandate from the Sec u ri ty
Co u n c i l , wh i ch might even aut h ori ze its dep l oym ent on a con ti n gent basis.2 7

Western and Other Reactions

As with other ri s ky UN military initi a tive s , the key determinant of su ccess or failu re was the
po l i tical wi ll of the five perm a n ent mem bers of the Sec u ri ty Co u n c i l .Ru s s i a ,Ch i n a , and Gre a t
Britain did not have strong diplom a tic interests in Af ri c a ; Fra n ce and the Un i ted States did.

The Fren ch form a lly oppo s ed con ti n gency planning, arguing that preven tive diplom ac y
was the best co u rs e , at least for the mom en t . As one Fren ch official rem a rked , “Th ere are
t wo sch ools abo ut what would happen if the UN went in: It would ei t h er fight the Tut s i
a rmy or en co u ra ge attacks by the Hutu [insu r gen t s ] .” Fra n ce fe a red that even public dis-
c u s s i on of po s s i ble interven ti on could tri gger preem ptive massac re s , yet it was not wi ll-
ing to kill the idea by vetoing it in the Sec u ri ty Co u n c i l . In fact , the Fren ch govern m en t
told the UN Dep a rtm ent of Pe ace keeping Opera ti ons that it would “con s i der ” provi d i n g
financial and logi s tical assistance if a con ti n gency force were establ i s h ed . Fra n ce’s po s i-
ti on ref l ected a su btle balancing of i n tere s t s . As Bu ru n d i ’s pri m a ry bi l a teral military and
econ omic aid don or since the 1970s, Fra n ce ten ded to iden tify its po l i tical interests wi t h
those of the Tutsi el i te it had su pported . Yet the Fren ch had been gre a t ly em b a rra s s ed by
t h eir all i a n ce with the gen ocidal Hutu po l i tical el i te in Rwanda and were disincl i n ed to
go it alone again in this vo l a tile regi on .2 8

This left the initi a tive very mu ch to the Am eri c a n s . At first the Un i ted States stron gly
su pported Bo utro s - G h a l i ’s recom m en d a ti on , using its influ en ce to get a broad en dors e-
m ent thro u gh the Sec u ri ty Co u n c i l . Al t h o u gh the language of this Ma rch 1996 re s o luti on
was som ewhat we a ker than the Un i ted States would have preferred (for ex a m p l e , en co u r-
a ging the sec ret a ry - gen era l ’s con ti nu ed “con su l t a ti on s” with con cern ed states on con ti n-
gency planning ra t h er than approving it outri gh t ) , it did provi de the nece s s a ry legi ti m ac y
for a “coa l i ti on of the wi ll i n g” in Bu ru n d i .2 9 But here was wh ere Am erican su pport flagged .

S ti ll smarting from its 1993 military and po l i tical deb acle in Som a l i a , the Cl i n ton ad-
m i n i s tra ti on decl i n ed to pled ge any ground troop s ,a l t h o u gh it did of fer other military
su pport ,i n cluding “u r gent and tanker airl i f t” that would place 150–300 military pers on n el
in the regi on . Moreover, in con trast with its perform a n ces in the Persian Gu l f , Som a l i a ,
and Ha i ti , the Un i ted States decl i n ed to wi eld its full diplom a tic influ en ce with other
co u n tries to help assem ble a strong mu l ti n a ti onal force . Re s ponding to appeals from the
UN Dep a rtm ent of Pe ace keeping Opera ti on s ,s everal Af rican state s — Ma l awi , Ch ad , Za m-
bi a, Et h i op i a , Ta n z a n i a , Uga n d a , and Egypt — i n d i c a ted that they could provi de gro u n d
troop s . And a few Eu ropean co u n tries and Japan prom i s ed to furn i s h , or con s i der
f u rn i s h i n g, l ogi s tical or other su pport .3 0 The key to su ccess was not simply more troop s
but spec i a l i zed pers on n el and equ i pm ent in su ch areas as command and con trol and
m obile dep l oym en t . Po ten tial sources of these con tri buti ons inclu ded su ch Th i rd Worl d
co u ntries as So uth Af ri c a , In d i a , Pa k i s t a n , and Zi m b a bwe and po s s i bly some of t h e
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s m a ll er Eu ropean co u n tries and Ca n ad a . However, while the Un i ted States did make
i n qu i ries of s om e of these co u n tri e s , it was unwi ll i n g, officials ack n owl ed ged , to inve s t
the high - l evel diplom a tic capital that might have produ ced important re su l t s .

Within the Am erican govern m en t , the push to back Bo utros-Ghali was led by the the
Wh i te House Na ti onal Sec u ri ty Council (NSC) staff, wh i ch fe a red a Bu rundian vers i on of
the Rwanda gen oc i de , po s s i bly du ring the upcoming U. S . pre s i den tial campaign . But the
NSC did not have strong pre s i den tial su pport for preven tive military con ti n gency plan-
n i n g. As one official ex p l a i n ed ,“ It never got to the pre s i den tial level of lining up co u n tri e s .
The crisis was not devel oped en o u gh to sell this, and we had no clear con cept of acti on .”
Moreover the Defense Dep a rtm en t ,u n der the rei gning “ Powell Doctri n e ,” wh i ch linked
the use of force to the pro s pect of a clear military vi ctory, s h a red Fra n ce’s con cern that
messy po l i tical ten s i ons could tie down a hu m a n i t a rian ex ped i ti on . And the Pen t a gon
worri ed that the Un i ted States would get incre a s i n gly drawn into su ch a con f l i ct , gen er-
a ting new demands on re s o u rces alre ady stretch ed by com m i tm ents to Bo s n i a . At the
S t a te Dep a rtm en t ,m a ny officials sym p a t h i zed with the military ’s reti cen ce . For one thing,
Fra n ce’s vi ews on Af rica and Bu rundi co u n ted with the diplomats in Foggy Bo t tom . For
a n o t h er, the newly appoi n ted regi onal Af rican “f ac i l i t a tor ” for Bu ru n d i , form er Ta n z a ni a n
Pre s i dent Nyerere ,i n d i c a ted that the UN re s o luti on was making it harder for him to coax
the nervous Bu rundian govern m ent into po l i tical nego ti a ti on s . Nothing was more con-
s i s tent with the State Dep a rtm en t’s ch a racteri s tic bu re a u c ra tic style than to listen cl o s ely
to trad i ti onal allies and grasp at any opportu n i ty for nego ti a ti on .

In the absen ce of s trong pre s i den tial invo lvem en t , the diver gen ce in agency vi ews was
re s o lved by the illu s i on of acti on . The NSC pushed the Pen t a gon to prep a re a con ti n gen c y
plan for su bm i s s i on to the Un i ted Na ti ons and key We s tern all i e s . But wi t h o ut being abl e
to iden tify real military units from specific co u n tri e s , the Pen t a gon could on ly come up
with a series of “planning assu m pti on s” i nvo lving a Ch a pter 6–type mys tery force of 2 0 , 0 0 0
troops that co u l d , with “the acqu i e s cen ce of the parti e s ,”en ter Bu rundi within six mon t h s
to establish three “s a fe haven s” for hu m a n i t a rian rel i ef . Left unanswered were key qu e s-
ti ons con cerning po ten tial sources of h o s ti l i ty to the force , who would perform com m a n d
and con tro l , and stra tegies to pro tect vu l n era ble civilians thro u gh o ut the co u n try.

By the su m m er of 1 9 9 6 , the noti on of a Ch a pter 7 con ti n gency force had becom e
ac adem i c ,a l t h o u gh this was not publ i cly ack n owl ed ged .“ Let me be frank for on ce ,” con-
f i ded one of the “ Perm 5” a m b a s s adors in Septem ber, “The con ti n gency has su pers eded
the con ti n gency planning. ‘Con ti n gency planning’ is som ething that is being done be-
cause we are not re a lly re ady to intervene yet .” Si n ce there were no leading states re ady 
to or ga n i ze a hu m a n i t a rian force , the Un i ted States and other nati ons su gge s ted that the
Un i ted Na ti ons itsel f could lead the opera ti on . G iven the or ga n i z a ti on’s ad m i t ted we a k-
nesses in pe ace en forcem en t , this was a most unlikely propo s i ti on .O ut of 31 govern m en t s
s o l i c i ted for military con tri buti on s , on ly five sent rep l i e s . O f t h e s e , just one (Et h i op i a )
was po s i tive .3 1

E va l u at i o n

As i de from the lack of i n tern a ti onal su pport for hu m a n i t a rian con ti n gency planning, h ow
well did the sec ret a ry - gen era l ’s proposal match up with the requ i rem ents for preven ti n g
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gen oc i de and advancing pe ace in Bu rundi? Cert a i n ly his initi a tive was gen era lly con s i s ten t
with the need for strong intern a ti onal pre s su re against vi o l en ce in Bu ru n d i . Not even the
relu ctant Fren ch could bring them s elves to deny that, i f worse came to wors t , the worl d
m i ght have to intervene to prevent another Rwanda. Fu rt h erm ore ,t h ere is little do u bt
that the mere t h re a t of i n tern a ti onal con ti n gency planning had a sobering ef fect on Bu ru n-
dian govern m ent leaders . This was app a rent as early as Ja nu a ry 1996, wh en the govern-
m en t , re acting to Bo utro s - G h a l i ’s recent statem ents as well as visits by high UN and U. S .
of f i c i a l s , cl a m ped down on vi o l ent dem on s tra ti ons by ex tremist groups in the capital.3 2

Even more import a n t , We s tern and Af rican diplom a tic sources bel i eve that fear of U N
Ch a pter 7 interven ti on played a major role in the govern m en t’s June 25th dec i s i on to i n-
vi te a su b s ti tute regi onal Af rican pe ace keeping force into the co u n try, tem pora ri ly boo s t-
ing Af rican ef forts to prom o te a po l i tical set t l em en t .

On the other hand, the UN initi a tive com p l i c a ted ef forts to en ga ge the Bu ru n d i a n
p a rti e s ,i n cluding the ex trem i s t s , in the pe ace proce s s . The em phasis on hu m a n i t a ri a n
i n terven ti on gave the appe a ra n ce of n egl ecting the po l i tical el em ents of a com preh en s ive
s o luti on . This provo ked particular re s i s t a n ce on the Tutsi side , because Hutu po l i ti c i a n s
h ad rec u rren t ly call ed for UN military interven ti on after the assassinati on of N d ad aye .
Nyerere com p l a i n ed that con troversy over the proposal was impeding his ef fort to bri n g
Tutsi leaders to the nego ti a ting tabl e . As furt h er con f i rm a ti on of the need to devel op 
a po l i tical fra m ework for anti c i p a ted military interven ti on , the Ju ly coup fo s tered by
Tutsi ex tremists led to the wi t h d rawal of the previous govern m en t’s request for regi on a l
pe ace keepers .

No t withstanding these we a k n e s s e s ,i f su f f i c i ent po l i tical su pport had ex i s ted for the
c re a ti on and even tual dep l oym ent of a We s tern - b acked , Af rican and Th i rd World con-
ti n gency force , its hu m a n i t a rian mission would have been difficult but not impo s s i bl e .
Bu rundi was a small co u n try with a 16,000-pers on military that had never fo u ght an 
ex ternal en emy. Moreover, the army did not have a good rep ut a ti on for co u n teri n su r-
gen c y. Its po s tu re was overwh el m i n gly defen s ive , and the custom a ry re s ponse to a gue-
ri lla attack was to wreak ven ge a n ce on nearby civi l i a n s . Ex peri en ce el s ewh ere in Af ri c a
su ggests that the kind of force con tem p l a ted for Bu rundi could have largely accom p l i s h ed
its prime mission of deterring massac re s . No one has ch a ll en ged the con ten ti on of Ma j or-
G en eral Rom eo Dall a i re , the UN com m a n der in Rwanda in 1994, that an ex p a n ded ,
l a r gely Af rican force of 5,000 could have stopped the Rwandan army and militia from
k i lling hu n d reds of thousands of peop l e . In Liberi a , an underm a n n ed ,u n derequ i pped
West Af rican force was gen era lly able to pro tect the majori ty of the re s i dent pop u l a ti on
du ring a brutal seven - year civil war. According to a military analysis of Bu rundi con du cted
for the In tern a ti onal Crisis Group in Ma rch 1996 by Mi ch ael O’ Ha n l on of the Broo k i n gs
In s ti tuti on , the Bu rundian army could have been defe a ted by a force of perhaps 1,000 
to 3,000 top - n o tch combat forces of the caliber of U. S . Ra n gers ,b acked by aerial tra n s-
port and firepower. On the basis of U. S . ex peri en ce in Somalia and el s ewh ere , O’ Ha n l on
e s ti m a ted that su ch a force would su f fer casu a l ties as low as 100 to 300.3 3 Even if the likeli-
est el i te forces were So uth Af ri c a n s , In d i a n s , and Pa k i s t a n i ,t h ere seems little re a s on to
do u bt the ulti m a te re su l t . And it is by no means certain that the Bu rundian army wo u l d
h ave ch o s en to take on a “robu s t” UN con ti n gency force .
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But while a Ch a pter 7 force was most unlikely to be militari ly defe a ted , it was apt to
f ace sniping and small-scale attacks from segm ents of the Bu rundian army, Tutsi po l i ti c a l
ex trem i s t s , and Hutu gueri llas trying to get at the army. As the ex peri en ce of m i l i t a ry in-
terven ti on in Somalia and Liberia showed , the lack of an adequ a te po l i tical fra m ework to
accom p a ny military interven ti on could pro l ong the stay of o ut s i de forces and gradu a lly
sap their wi ll to con ti nu e .

Con s i dering both the actual impact of the UN initi a tive , and the prob a ble con s e-
qu en ces of its implem en t a ti on , it should have been revi s ed to ad d ress the po l i tical fe a rs
of the con tending forces in Bu ru n d i ,e s pec i a lly the Tut s i . Perhaps the best way forw a rd
would have been to ad a pt the proposal to on going Af rican and other diplom a tic ef fort s
to mount all - i n clu s ive po l i tical nego ti a ti on s . While discreet ly maintaining a Ch a pter 7
opti on , the Un i ted Na ti ons could have placed the em phasis on orch e s tra ting Bu ru n -
dian acqu i e s cen ce to an invi ted Ch a pter 6 force with both hu m a n i t a rian and po l i ti c a l
con f i den ce - building obj ective s . This fo rce would have be en depl oyed in the co n text of d e-
vel oping all - pa rty negoti a tions for dem o cra tic power shari n g . Com p a red with Bo utro s -
G h a l i ’s formu l a ton , this military - po l i tical altern a tive would have had the adva n t a ge of
of fering the Tutsi groups a pack a ge that (1) was more con s en sual and (2) took ex p l i c i t
account of t h eir po l i tical intere s t s .

Even an invi ted Ch a pter 6 force assoc i a ted with on going po l i tical nego ti a ti ons migh t
h ave faced attacks by discon ten ted Tutsi and Hutu ex trem i s t s . And there was alw ays the
po s s i bi l i ty that the govern m ent would wi t h d raw its con s en t .S ti ll , con certed intern a ti on a l
pre s su re for a con s en sual military pre s en ce assoc i a ted with a cred i ble po l i tical fra m ework
would have been the best way to minimize these ri s k s .

Bo utro s - G h a l i ’s proposal con t a i n ed the seeds of the su gge s ted Ch a pter 6 opera ti on :
It con tem p l a ted the futu re tra n s form a ti on of a hu m a n i t a rian interven ti on force into a
con s en sual one that could uphold a po l i tical set t l em en t . In the spring of 1 9 9 6 , at the 
u r ging of the Sec u ri ty Co u n c i l , the UN Dep a rtm ent of Pe ackeeping Opera ti ons qu i et ly
prep a red a ro u gh Ch a pter 6 plan for a 15,000-pers on hu m a n i t a rian force to open road s
and del iver rel i ef to limited “s a fe are a s .” Around the same ti m e , the Un i ted States pro-
po s ed the cre a ti on of a sep a ra te 5,000-10,000-pers on , a ll - Af ri c a n , We s tern - f i n a n ced ,
Af rican Crisis Re s ponse Force capable of c a rrying out a similar con s en sual mission in
Bu rundi or el s ewh ere .

But nei t h er of these proposals was spec i f i c a lly linked to a stra tegy of fo s tering po l i ti c a l
n ego ti a ti on s . In the absen ce of a po l i tical approach to gaining Bu rundian con s en t , the UN’s
Ch a pter 6 plan was not seri o u s ly pursu ed . As for the U. S .p l a n , it was greeted by Af ri c a n
and Eu ropean complaints of l ack of con su l t a ti on and lack of cl a ri ty rega rding aut h ori z a-
ti on and command of the Af rican force . In the en d , the noti on of a real and ef fective force
was rep l aced by one merely of training pe ackeepers in va rious Af rican state s . The new
Af rican Crisis Re s ponse “ In i ti a tive” h ad little rel a ti onship to the Bu rundi crisis or to any
similar con f l i ct that might devel op.

As the next ch a pter indicate s , even a reformu l a ted po l i ti c a l - m i l i t a ry approach to
pe ace keeping would have requ i red ad d i ti onal su pport from the world com mu n i ty. But 
it would have con s ti tuted an important step tow a rd a more ef fective intern a ti onal po l i c y
in Bu ru n d i .
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1 6

Fo u r

R e gional African Diplomacy for a 
N e g o t i ated Political Settlement

A
s Bo utros-Ghali was launching his campaign for hu m a n i t a rian military con ti n-
gency planning, s everal East and Cen tral Af rican state s , in con ju n cti on with the
OAU, were devel oping a mu ch broader pe ace initi a tive . Over the past two ye a rs,

Ta n z a n i a , R w a n d a , Uga n d a , Za i re , Kenya , and Et h i opia (joi n ed by Za m bia after O ctober
1996) have dem on s tra ted an unu sual degree of co h e s i on and determ i n a ti on in p u s h i n g
for a nego ti a ted set t l em en t . In 1996 and 1997, t h ey held five Pre s i den tial Su m m i t
Meeti n gs on Bu ru n d i ; en ga ged form er Pre s i dent Nyerere as their “f ac i l i t a tor ” ; s pon-
s ored four major Nyerere - h o s ted po l i tical discussions among Bu rundian parti e s ; bega n
planning for the dispatch of thousands of regi onal pe ace keeping troops to provi de sec u-
ri ty and fac i l i t a te n ego ti a ti on s ; adopted and mod i f i ed econ omic sancti ons aimed at per-
su ading the Bu ru ndian govern m ent to re s tore con s ti tuti onal lega l i ty and pursue uncon-
d i ti on a l ,a ll - p a rty n ego ti a ti on s ; e s t a bl i s h ed mechanisms to reg u l a te the sancti on s ;a n d
worked to coord i n a te t h eir ef forts with those of o t h er govern m ental and non govern-
m ental or ga n i z a ti on s .

The regi onal gro u p’s basic thrust—using its con s i dera ble po l i ti c a l , econ om i c , a n d
m i li t a ry influ en ce to nu d ge the Bu rundians into all - p a rty nego ti a ti ons—is unexcepti on-
a bl e . However, s pecific initi a tive s ,p a rti c u l a rly econ omic sancti ons against the Bu ru n d i a n
govern m ent and the pri ori ty given to Af ri c a n - l ed med i a ti on ,h ave su f fered from lack of
adequ a te We s tern su pport . Even wh en Fra n ce , the Eu ropean Un i on , or the Un i ted State s
accepted the regi on’s dec i s i on s ,t h ey usu a lly decl i n ed to back them with measu res of
t h eir own or to of fer the regi on technical assistance in implem en ting them . And wh en
t h ey disagreed with the regi onal gro u p, t h ey were som etimes unwi lling to defer to the
Af rican con s en su s .

On balance , the regi onal states have made progress with their approach , de s p i te uneven
We s tern su pport . If t h ey have not yet convo ked full - f l ed ged ,a ll - i n clu s ive nego ti a ti ons on
dem oc ra tic power shari n g, t h ey have cl e a rly ed ged the Bu rundian parties in this directi on .
Th ey have also out l i n ed the gist of a set t l em ent based on power shari n g. And they have
become invo lved in planning for the largely Af rican pe ackeeping force that is a sine qu a
n on of a ny po l i tical re s o luti on . The Eu ropeans and Am ericans have had arguable con cern s ,
but their fe a rs and ex pect a ti ons were almost cert a i n ly overd rawn .S ti ll , the Af ricans have
s tu m bl ed in their inef f i c i ent implem en t a ti on of s a n cti on s , and they have been slow to de a l
with the re a l i ty that Nyerere’s ef fort at med i a ti on has been affected by his govern m en t’s
and his own deteri ora ting rel a ti ons with the govern m ent of Bu ru n d i .

Had the Af rican and We s tern states co ll a bora ted to provi de strong backing for the
con d i ti onal sancti ons and regi onal po l i tical med i a ti on ,t h ey would have put terrific pre s-
su re over time on the con f l i cting parties to re ach a com promise set t l em en t . What seem s



de s i ra ble is a new and cl o s er co ll a bora ti on bet ween Af rican and We s tern states based on
(1) a mutual recogn i ti on of the basic soundness of regi onal po l i c y; (2) more open and
j oint discussions bet ween Af rican and We s tern leaders (com p a red with typical on e - on -
one diplom a tic lobbying) that could en a ble the Af ricans to ben efit from We s tern ex peri-
en ce and det ach m ent as they pursue their obj ective s ; and (3) a mutual re a l i z a ti on that
s trong We s tern backing of Af rican con s en sus dec i s i ons is essen tial for ef fective intern a-
ti onal acti on .

R e gional African Initiat i ve s

The regi on’s activism on Bu rundi con s ti tutes a notable reversal of Af rican state s’ past re-
lu ct a n ce to intervene against the con ti n en t’s major human ri ghts abu s e s . This is part ly a
re acti on to events in Rwanda and Bu ru n d i . Sys tem a tic vi o l en ce and coups gen era ted mas-
s ive ref u gee flows to nei gh boring co u n tri e s , of ten with attendant threats of po l i tical unre s t,
yet the intern a ti onal com mu n i ty did not intervene to prevent these calamiti e s .

The new regi onal en er gy also ref l ects the advent of a new gen era ti on of c ivilian Af ri-
can po l i ti c i a n s ,l ed by Pre s i dent Yoweri Mu s eveni of Uganda and Pre s i dent Ben ja m i n
Mkapa of Ta n z a n i a . Al t h o u gh their regimes va ry con s i dera bly in their com m i tm ent to
dem oc rac y, these leaders’ ex peri en ces have convi n ced them that basic moral va lues have 
a prom i n ent place in forei gn policy and that they need to act toget h er to re s o lve many 
of t h eir econ omic and po l i tical probl em s . In deed , one of the rem a rk a ble aspects of re-
gi onal dec i s i on making on Bu rundi has been the wi ll i n gness of p a rticipants to make the
com promises nece s s a ry for joint acti on . For ex a m p l e , according to well - p l aced Af ri c a n
and We s tern source s , the regi onal dec i s i on to impose econ omic sancti ons against Bu ru n d i
was a middle ground bet ween Uga n d a’s preferen ce for an ulti m a tum to the military to
rel i n quish power immed i a tely and Rwanda’s de s i re for a del ay in acti on . And the su b s e-
qu ent easing of s a n cti ons on “hu m a n i t a ri a n” goods repre s en ted a com promise amon g
co u n tries that wanted to maintain re s tri cti on s ,p a rti a lly relax them , or expand ex i s ti n g
hu m a n i t a rian exem pti on s .

The first step in the regi on’s campaign was actu a lly taken by leaders of the OAU who had
s trong regi onal con n ecti on s . According to knowl ed ge a ble regi onal of f i c i a l s , in mid-1995
the new ch a i rm a n , Prime Mi n i s ter Meles Zen awi of Et h i op i a , and the veteran sec ret a ry -
gen era l , form er Tanzanian Forei gn Mi n i s ter Salim Sa l i m , began en co u ra ging form er Ta n-
zanian Pre s i dent Nyerere to “become invo lved in Bu ru n d i .”A stru ctu re for pe acem a k i n g
s t a rted to em er ge in Novem ber wh en form er U. S . Pre s i dent Ji m my Ca rter, t h ro u gh the
Ca rter Cen ter, f ac i l i t a ted an Af rican Summit Con feren ce in Ca i ro. Th ere the pre s i den t s
( or their repre s en t a tives) of Za i re , Uga n d a , Ta n z a n i a ,R w a n d a , and Bu rundi con s i dered
the “pers i s tent ten s i on s ,h o s ti l i ti e s ,i n s ec u ri ti e s , and recent gen oc i de in the Great Lake s
Regi on .”Al t h o u gh Nyerere was unable to accept an invi t a ti on to help “m ed i a te”at the con-
feren ce , he su b s equ en t ly made a nu m ber of visits to Bu rundi and discussed his po s s i bl e
role with UN officials in New York . At the fo ll ow-up Tunis summit of Ma rch 1996, h e
accepted the mandate “to assist the people of Bu rundi in finding means to ach i eve pe ace ,
s t a bi l i ty, and recon c i l i a ti on ,” i n cluding “the re s o luti on of f u n d a m ental probl ems rel a t-
ing to the acce s s , con tro l , and managem ent of power, so that ei t h er the ethnic or po l i ti c a l
m i n ori ty is re a s su red .”3 4 G iven his great pre s ti ge , Nyerere would become far more than a
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f ac i l i t a tor for the Bu rundian parti e s . He would be a principal advi s er to the regi on a l
pre s i den t s ,h elping to en su re con ti nuing pri ori ty for the Bu rundi cri s i s .

In the spring of 1 9 9 6 , Nyerere spon s ored two meeti n gs of Bu rundian po l i tical parti e s
in Mwanza, Ta n z a n i a , but little progress was reported . Repre s en t a tives of F RO D E BU and
U P RO NA qu a rrel ed over wh om to inclu de on a list of gen ocidal kill ers and wh et h er or
not to en dorse the largely mori bund Conven ti on of G overn m en t . U P RO NA rebu f fed
Nyerere’s ef fort to broaden the discussion by invi ting del ega tes from the arm ed rebel s .3 5

In Ju n e , the regi onal states held their first Bu ru n d i - on ly summit in Aru s h a , Ta n z a n i a ,
adding the pre s i dents of Kenya and Et h i opia to their nu m ber. The summit accepted the
su rprise (and dom e s ti c a lly ill - prep a red) request of Bu ru n d i ’s Hutu pre s i dent and Tut s i
prime minister for a regi onal pe ace keeping force to guara n tee sec u ri ty for all and estab-
l i s h ed a technical com m i t tee to plan the assistance .3 6 In making their requ e s t , the Bu ru n-
dian leaders appear to have been re s ponding to pre s su re from the insu r gency and the
Un i ted Na ti on s , and to Pre s i dent Mu s even i ’s urging that they reform the army with the
h elp of o ut s i de tra i n ers . Fo ll owing the Ju ly coup and the wi t h d rawal of the Bu ru n d i a n
requ e s t , the second Arusha summit impo s ed com preh en s ive econ omic sancti ons aga i n s t
the regi m e . These were con d i ti on ed upon the re s tora ti on of the Na ti onal As s em bly, t h e
unbanning of po l i tical parti e s , and immed i a te and uncon d i ti onal nego ti a ti ons with all
po l i tical parties and arm ed facti on s .3 7

The third Arusha summit in October inclu ded the pre s i dent of Za m bi a , wh i ch con-
trols part of an important lake ro ute to Bu ru n d i . The regi onal leaders noted that they had
gra n ted sancti ons exem pti ons for the import a ti on of ferti l i zer and veget a ble seeds bec a u s e
of Pre s i dent Buyoya’s partial steps tow a rd re su rrecting the parl i a m ent and parti e s . But
t h ey stre s s ed the cen tra l i ty of u n con d i ti onal and inclu s ive nego ti a ti on s , wh i ch they envi-
s i on ed beginning within a mon t h .3 8 Nyerere’s Mwanza Th ree meeting finally came of f i n
Decem ber, a t tracting repre s en t a tives of a broad va ri ety of po l i tical gro u p s ,i n cluding the
govern m en t ,C N D D, F RO D E BU, and many small er Tutsi parti e s .U P RO NA , no lon ger a
governing party under the coup regi m e , was a notable stayaw ay. The format was re s tri cted
to Nyerere’s indivi dual “con su l t a ti on s” with the parties abo ut their po s i ti ons along wi t h
u s eful informal con t acts among the del ega te s . Nyerere had relu ct a n t ly con clu ded that
t h ere was little space for a more ambi tious ef fort because two key parti e s , the govern m en t
and CNDD, h ad become en ga ged in sep a ra te , We s tern - su pported sec ret nego ti a ti ons for
a su s pen s i on of h o s ti l i ties under the auspices of the Com mu n i ty of Sa n t’ Egidio in Rom e .
Iron i c a lly, regi onal sancti ons pre s su res had hel ped give life to the Sa n t’ Egidio ef fort ,p u s h-
ing regi onal med i a ti on into the back gro u n d .

In April 1997, the fo u rth Arusha summit eased sancti ons on certain produ cts (food ,
m ed i c i n e , edu c a ti onal and con s tru cti on materi a l s , and agri c u l tu ral inputs) to “a ll evi a te
the su f fering of the people of Bu ru n d i .” According to Af rican and We s tern ob s ervers ,
this modera te rel a x a ti on re su l ted as mu ch from the su s p i c i ons of Kenya and other co u n-
tries that their partn ers might be prof i ting from sancti ons eva s i ons as from reports of
l i m i ted progress in the Rome talks. At the same ti m e , the regi onal leaders kept up thei r
pre s su re for pe ace by calling on Bu rundi to re s tore full freedom of m ovem ent to the
F RO D E BU spe a ker of the assem bly (who was being inve s ti ga ted for po s s i ble parti c i p a-
ti on in the 1993 massac res) and disband regro u pm ent camps, and by appealing to the
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i n tern a ti onal com mu n i ty to “exert full po l i ti c a l , econ om i c , and diplom a tic pre s su res on
a ll the parties to pursue a nego ti a ted set t l em ent . . .” i n cluding an arms em b a r go and the
denial of visas to those ob s tru cting the pe ace proce s s .3 9

The Sa n t’ Egidio talks stall ed in May, opening the way for Af ri c a n - f ac i l i t a ted nego ti a-
ti on s . Nyerere prep a red a two - week meeting in Arusha and the pro s pects for broad - b a s ed ,
h i gh - l evel parti c i p a ti on seem ed favora bl e . But at the last minute the govern m ent decl i n ed
to show up and preven ted others from dep a rting Bu ju m bu ra . In s i s ting on a three - wee k
po s tpon em en t , the govern m ent cited its wors ening rel a ti ons with Tanzania on acco u n t
of the latter ’s “ever- i n c reasing campaign” for sancti ons and its all eged to l era ti on of a rm ed
a t t acks by Bu rundian ref u gees from its terri tory. Th rowing down a ga u n t l et , the Bu ru n d i
govern m ent ob s erved that su ch circ u m s t a n ces made “the med i a ti on—no matter how
i llu s tri o u s — of a Tanzanian citi zen very hard for Bu rundians to accept .”4 0 According to
well - i n form ed We s tern diplom a t s , the i m m ed i a te cause of the govern m en t’s wi t h d raw a l
was Buyoya’s inabi l i ty to overcome internal re s i s t a n ce to all owing the spe a ker of the assem-
bly, a n o t h er high FRO D E BU of f i c i a l , and form er Pre s i dent Ba gaza to travel to Aru s h a ,
and his knowl ed ge that their absen ce ,p a rti c u l a rly that of the spe a ker, would be into l era-
ble to Nyerere .

Af ter presiding over a tru n c a ted meeting at Arusha in Septem ber, Nyerere of fered to
s tep aside as the fac i l i t a tor. But the fifth su m m i t , in Dar es Sa l a a m , Ta n z a n i a , con f i rm ed
his “c rucial ro l e” and urged him to con ti nu e . It also rej ected Pre s i dent Mkapa’s of fer to
no lon ger host po l i tical nego ti a ti on s ,i n s i s ting that the next round at least would be in
Aru s h a . In a strong statem en t , the regi onal states ex pre s s ed their “d i s a ppoi n tm en t” wi t h
the Bu rundi govern m en t’s refusal to attend all - p a rty talks, re a f f i rm ed ex i s ting sancti on s ,
and establ i s h ed a new sec ret a riat to en su re their “s c rupulous app l i c a ti on .” It also call ed on
the govern m ent to cre a te a prop i tious cl i m a te for the talks by disbanding regro u pm en t
c a m p s , h a l ting trials for the 1993 massac res until a nego ti a ted soluti on is in place to de a l
with su ch cri m e s , and perm i t ting the spe a ker as well as form er pre s i dents Nti b a n tu ga nya
and Ba gaza to travel freely and parti c i p a te in the talks.4 1

The Western Reaction

The West loo ked ben i gn ly, i f s om etimes cri ti c a lly, u pon the Af rican ef fort , but it did not
p ut its wei ght behind some of the most important initi a tive s . The thrust of its re s erva ti on
was that overly blunt ef forts to prevent gen oc i de ign ored the need to con ti nue to work
t h ro u gh modera te po l i ticians in Bu ju m bu ra . Fra n ce oppo s ed sancti ons from the begi n-
n i n g, maintaining that it was nece s s a ry to su pport Buyoya’s govern m ent lest it fall to more
ex tremist forces led by form er Pre s i dent Ba ga z a .As an altern a tive , Fra n ce favored a va g u ely
def i n ed intern a ti onal con feren ce to re s o lve the probl ems of the Great Lakes regi on . But
the major veh i cle for Fren ch and other Eu ropean policy in Bu rundi was the Eu rope a n
Un i on . Th ro u gh Special Envoy Al do Aj ell o, the Eu ropeans som etimes lobbi ed for limited
easing of s a n cti ons against the Buyoya regime or gre a ter official recogn i ti on to rew a rd its
wi ll i n gness to talk with the CNDD in Rom e .

L i ke the Fren ch , the Am eri c a n s’ f i rst insti n ct had been to oppose sancti ons as un-
dermining a rel a tively modera te leader. This propen s i ty had been overcome by a last-
m i nute a ppeal from Special Envoy How a rd Wo l pe , but the Un i ted States soon joi n ed the
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Eu ropeans in rec u rren t ly lobbying for a modest but po l i ti c a lly meaningful rel a x a ti on , su ch
as the su s pen s i on of re s tri cti ons on com m ercial air travel . The We s t’s de s i re to bo l s ter
and en co u ra ge Buyoya as a modera te altern a tive (the normal diplom a tic re s ponse in an
a bn ormal co u n try) also made it disincl i n ed to back the regi onal sancti ons with its own
acti on s . For ex a m p l e , the Am ericans did not revive earl i er proposals to deny visas to
Bu rundi govern m ent officials or to free ze their forei gn asset s . No We s tern govern m en t
adopted the Af rican sancti on s . And the UN Sec u ri ty Council went no furt h er than to
t h re a ten to impose an arms em b a r go and other undef i n ed measu res against those ob-
s tru cting pe ace .4 2 Fu rt h erm ore , while it was qu i ck ly app a rent that there were con s i der-
a ble “l e a k a ge s” in the em b a r go, the West did not of fer intell i gen ce or other tech n i c a l
a s s i s t a n ce to help plug them up.

As for the Af ri c a n s’ focus on po l i tical med i a ti on , the Eu ropeans and Am ericans pre-
va i l ed on Nyerere to del ay ef forts to ach i eve all - p a rties po l i tical nego ti a ti ons in favor of
the sec ret Rome talks on a su s pen s i on of h o s ti l i ties bet ween the govern m ent and CNDD.
Al t h o u gh they recogn i zed that these talks had su cceded in get ting the govern m ent to dia-
l ogue with the CNDD, both Nyerere and the regi onal leaders were uncom fort a ble wi t h
the degree of We s tern em phasis on the Rome proce s s . In Decem ber 1996, We s tern envoys
h ad to push Nyerere into ch a n ging the format of his planned Mwanza Th ree nego ti a ti on s
f rom a “con feren ce” ( wh i ch would have em ph a s i zed , at least sym bo l i c a lly, f utu re Af ri c a n -
led nego ti a ti ons) to “con su l t a ti on s” ( wh i ch deferred more to the Rome proce s s ) . Fu rt h er-
m ore , the West peri od i c a lly pre s s ed the Af ricans to relax sancti ons in re s ponse to the Rom e
t a l k s , wh i ch fell far short of the broad ,a ll - p a rty nego ti a ti ons the regi on dem a n ded . In
August 1997, on the ver ge of a two - week all - p a rties con feren ce in Aru s h a , Buyoya wi t h-
d rew. We s tern diplomats ech oed many of his complaints abo ut Nyerere’s lack of adequ a te
con su l t a ti on and Ta n z a n i a’s all eged to l era ti on of the insu r gen t s . Ra t h er than con ti nu i n g
to press Buyoya to attend the lon g - p l a n n ed con feren ce and take up his issues there ,t h ey
su pported his request for a three - week po s tpon em ent and su b s equ en t ly sought to adva n ce
con s i dera ti on of his proposal for a ch a n ge of venu e .

E va l u at i o n

While one could argue abo ut the merits of p a rticular measu re s , the wei ght of the evi den ce
is that the regi onal sancti ons have , to a limited degree ,“ worked”—and that they migh t
h ave worked even bet ter with more We s tern su pport . Th ere is every indicati on , in bo t h
official statem ents and the evo luti on of policy since mid-1996, that Bu rundi en dors ed the
principle of u n con d i ti onal all - p a rty nego ti a ti on s , en ga ged in sec ret talks with arm ed rebel s
in Rom e , and parti c i p a ted in some of Nyerere’s meeti n gs largely in the hope of m eeti n g
con d i ti ons that would en a ble sancti ons to be lifted .

Con s i dering both these po s i tive steps and the govern m en t’s long relu ct a n ce to en ter
a ll - p a rty nego ti a ti on s , it appe a rs that stron ger intern a ti onal pre s su re would have been
de s i ra bl e . In intervi ews in Decem ber 1996, h i gh Bu rundian military and civilian of f i-
cials de s c ri bed their policy as one of con ti nuing to push for military su ccesses that wo u l d
en a ble them to “n ego ti a te on our term s .” This was hardly con s i s tent with the regi on a l
s t a te s’ repe a ted calls for urgen t , “u n con d i ti on a l ”n ego ti a ti on s . Nothing reveals the con ti n-
uing lack of ef fective su pport for this idea in the Bu rundian govern m ent more than on e
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We s tern of f i c i a l ’s recent priva te ob s erva ti on that Bu rundian leaders need to “s ee how
[ t h ey] are perceived intern a ti on a lly ” :

The military has gone from 15,000 to 40,000. The Tutsi think they can win a military
victory and sanctions are crumbling. There have been executions [mainly of Hutus judged
by Tutsi courts to have committed genocide] and regroupment camps. And we have, at
the same time, been advocating relaxation of sanctions. . . .

The West argued that easing ra t h er than inten s i f ying sancti ons in re acti on to Buyoya’s
po s i tive moves would stren g t h en modera te forces for pe ace in Bu ru n d i . But if this were
tru e , one would have ex pected to see gre a ter flex i bi l i ty in the govern m en t’s po s i ti on after
s a n cti ons were parti a lly rel a xed in April 1997. No ch a n ge occ u rred ,p a rt ly because the
govern m ent was bu oyed by its improved military po s i ti on fo ll owing the events in eastern
Za i re . Even if Buyoya himsel f was rel a tively modera te , the dynamic forces in Bu ru n d i
po l i tics were , as we have seen , rel a tively ex trem i s t . In fact ,t h ey had become more ex trem-
ist than ever since the October 1993 gen ocidal massac res and the April 1994 gen oc i de of
Tutsis in Rwanda. As one of Buyoya’s co lleagues noted in Decem ber 1996,“The pre s i den t’s
po l i tical con s ti tu ency is uncl e a r.” If it was indeed the ex tremists who held the po l i ti c a l
b a l a n ce , what was requ i red , as ex p l a i n ed in ch a pter 2, was out s i de pre s su re to get them
en ga ged in nego ti a ti ons for a form of dem oc ra tic power sharing that pro tected their in-
tere s t s .O f co u rs e ,t h ere had to be a balance bet ween coerc i on and po l i tical ex p l a n a ti on
and re a s su ra n ce in order to avoid a back l a s h . In the absen ce of adequ a te pre s su re , ex trem-
ism would inevi t a bly spawn con ti nu ed vi o l en ce .

By overs i m p l i f ying the po l i tical con test in Bu ju m bu ra as one bet ween “the modera te s”
l ed by Buyoya and “the ex trem i s t s” l ooking to Ba ga z a , We s tern officials may have also
overd rawn the con trast bet ween the two pre s i den tial co u s i n s . It was true that Ba gaza had
been a parti c u l a rly aut h ori t a rian ru l er, that he had financed a vi o l ent Tutsi militi a , a n d
that some of his fo ll owers were yo u n ger, m ore militant Tut s i . But in his maneuvering for
power, he had hel ped finance FRO D E BU ’s po l i tical campaign ,f avored a nati onal con fer-
en ce inste ad of the patch-up Conven ti on of G overn m en t , and agreed to all - p a rties nego-
ti a ti ons with the CNDD and FRO D E BU. He also had a long rel a ti onship with Pre s i den t
Mu s eveni wh o, de s p i te Hutu su s p i c i on s , was a strong cri tic of the Tut s i - l ed coup govern-
m ent and a firm advoc a te of ethnic integra ti on of the army. It may be significant that a
nu m ber of i m portant CNDD and FRO D E BU leaders make little po l i tical disti n cti on
bet ween Buyoya and Ba ga z a .

Regi onal sancti ons have bi t ten in Bu ru n d i , but their implem en t a ti on has su f fered
f rom s erious def i c i en c i e s . According to a thoro u gh We s tern govern m ent analysis in Apri l
1 9 9 7 ,4 3 Bu rundi was able to ex port almost all its 1996–97 crop of cof fee and tea by air
and lake , a l t h o u gh at a lower pri ce and high er cost than usu a l . Most fuel needs were sat-
i s f i ed by smu ggling from Tanzania and Rwanda, but short a ges and sancti ons prem iu m s
c a u s ed a tripling of the pri ce of ga s o l i n e . (This was a prom i n ent complaint of m em bers
of the po l i tical el i te ,a l t h o u gh a narrow segm ent of that el i te has cert a i n ly prof i ted from
the sancti on - bu s ting trade.) Bu ru n d i ’s small indu s trial sector, a major source of govern-
m ent revenu e , was sign i f i c a n t ly affected by the cutof f of raw materi a l s , but here too there
were leakage s ; for ex a m p l e ,t h ro u gh Rwanda.44 
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Mem bers of the regi onal and nati onal com m i t tees that were hasti ly appoi n ted to
ad m i n i s ter the sancti ons ad m i t ted they lacked the means to mon i tor and en force them .
Fu rt h erm ore , regi onal mod i f i c a ti ons of s a n cti ons to accom m od a te hu m a n i t a rian need s
were of ten hampered by irregular meeting sch edules and weak coord i n a ti on mech a n i s m s.
While the recent dec i s i on to establish a sancti ons sec ret a riat should hel p, re s o u rce and
technical con s traints wi ll con ti nu e . In this rega rd , We s tern states have con s i dera ble ex pe-
ri en ce with sancti ons regimes and could make a major con tri buti on by su pp lying intell i-
gen ce , technical aid, and other re s o u rces as long as sancti ons con ti nu e .

The regi on’s focus on all - p a rty po l i tical nego ti a ti ons was cl e a rly cen tral for pe ace-
m a k ing in Bu ru n d i , and some progress was made tow a rd this en d . (The serious probl em
po s ed by the com peti n g, We s tern - su pported Rome process wi ll be discussed in the nex t
ch a pter.) But the regi onal med i a ti on ef fort was not wi t h o ut flaws .O f co u rs e ,a ny regi on-
al fac i l i t a tor would have had a difficult job trying to overcome the fe a rs and su s p i c i ons 
of the deep ly divi ded Bu ru n d i a n s . And the ch a ll en ge was furt h er com p l i c a ted by the fact
that the regi on was trying to establish a form of power- s h a ring dem oc racy in Bu ru n d i
and em p l oying regi onal econ omic sancti ons against a ref ractory govern m en t . Ma ny We s t-
ern diplomats also cri ti c i zed Pre s i dent Nyerere and his staff for not spending en o u gh
time on the process or on the ground in Bu ru n d i ,d i s p l aying a som ewhat aut h ori t a ri a n
s tyl e , and needl e s s ly antagonizing the Bu rundi govern m ent with certain public and pri-
va te statem en t s .

These ch a r ges are difficult for an out s i der to fully assess. What is clear is that Nyerere
and his home co u n try were perceived by the Bu rundian regime as the most influ en ti a l
propon ent of s a n cti on s .( In deed ,a ll regi onal summits on Bu rundi were held in Ta n z a n i a ,
wh i ch was rega rded , according to one Af rican leader, as the “ch a i r ” co u n try for Bu ru n d i . )
Fu rt h erm ore , Ta n z a n i a n - Bu rundian ten s i ons incre a s ed gre a t ly after October 1996, wh en
f i gh ting in eastern Za i re forced the CNDD to rel oc a te many of its ex ternal cad res to Ta n-
z a n i a ,a l beit under the govern m en t’s inju n cti on (not univers a lly ef fective) to avoid military
acti on . Si n ce the regi onal states were , in a way, i n tere s ted parties to the Bu ru n d i - Ta n z a n i a
con f l i ct ,t h ey were slow to deal with the Bu rundian govern m en t’s growing disaffecti on ,
wh i ch po s ed a threat to the nego ti a ti on s . The probl em could have been ad d re s s ed in a
nu m ber of w ays ,f rom dealing direct ly with the Ta n z a n i a - Bu rundi con f l i ct to introdu c-
ing ad d i ti onal non - Tanzanian pers on n el into the med i a ti on process and altering the
venue of s ome meeti n gs .

If the West had stron gly su pported con d i ti onal econ omic sancti on s ,i n cluding measu re s
to redu ce regi onal leakage s , the poverty - s tri cken , be s ei ged Bu rundi govern m ent wo u l d
h ave come under en ormous pre s su re over time to re ach a nego ti a ted com promise with its
oppon en t s . On the other side , We s tern su pport of the April 1997 arms em b a r go aga i n s t
the CNDD as well as the govern m ent would have put a bra ke on the insu r gen t s’ h opes for
total vi ctory. Fu rt h erm ore , the regi on’s drive tow a rd all - p a rty nego ti a ti ons was hampered
by an inabi l i ty to correct for co u n terprodu ctive nati onal and regi onal intere s t s . Ex tern a l
p a rtn ers might have introdu ced a gre a ter measu re of i m p a rti a l i ty.

Building on past progre s s , a more ef fective regi onal policy might be based on a revi s ed
rel a ti onship bet ween the Af rican states and other key actors : Fra n ce , the Un i ted State s ,t h e
Eu ropean Un i on , and the Un i ted Na ti on s . Those other actors could provi de con s i s ten t
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su pport and technical assistance for key regi on a lly determ i n ed policies su ch as sancti on s ,
a ll - p a rty med i a ti on and, in the futu re , UN pe ace keep i n g. In retu rn , the regi on could accept
cl o s er con su l t a ti on with its ex ternal partn ers , wh i ch might en a ble it to profit from thei r
broad ex peri en ce and provi de a useful corrective to regi onal sel f - i n tere s t . In the en d ,t h e
regi on’s “f ri en d s” would accept the need to su pport Af rican con s en sus dec i s i on s , as it is
the regi on’s po l i tical wi ll and re s o u rces that wi ll largely determine the outcome in Bu ru n d i .
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2 4

F i ve

“ S e c o n d - Tra ck” Unofficial Diplomacy and
Other Nongovernmental Initiat i ve s

P
e acemaking in Bu rundi has been disti n g u i s h ed by at least two unu sual and su s-
t a i n ed interven ti ons by non govern m ental or ga n i z a ti ons (NGOs).

The Community of Sant’Egi d i o

In the middle of 1 9 9 6 , the Com mu n i ty of Sa n t’ Egidio—the Rom e - b a s ed lay Catholic gro u p
that hel ped med i a te an end to the civil war in Moz a m bi qu e — began to arra n ge sec ret pe ace
talks bet ween the govern m ent and the CNDD. In te s ti m ony to the power of ex tremism 
in Bu rundian po l i ti c s , both sides con s i dered it po l i ti c a lly dangerous to meet “the en emy ”
open ly. Bet ween Septem ber 1996 and May 1997, four rounds of d i s c u s s i ons took place in
Rom e . According to parti c i p a n t s , the purpose of these talks was to ach i eve a su s pen s i on
of h o s ti l i ties based on agreem ent rega rding the gen eral principles of a po l i tical set t l em en t .
Su ch an accord bet ween the two main arm ed parties would establish the fra m ework for
f utu re Nyerere - l ed all - p a rty nego ti a ti on s . The Rome process received strong su pport from
the Eu ropean Un i on and the Un i ted State s , whose special envoys atten ded as ob s ervers ,
a l t h o u gh they did not direct ly parti c i p a te in the discussion s . Also pre s ent was a So ut h
Af rican special envoy and, beginning in Decem ber, Nyerere’s top aide , Felix Mo s h a .

It was not until Ma rch that the talks produ ced any wri t ten agreem en t , but this agree-
m ent con cern ed on ly the fra m ework of the on going discussions and their agen d a . Th e
p a rties would first con s i der the “ree s t a bl i s h m ent of con s ti tuti onal and insti tuti onal order,”
“qu e s ti ons of defense forces and public sec u ri ty,” and a “su s pen s i on of h o s ti l i ti e s .”Wh en
t h ey re ach ed agreem ent on the “f u n d a m ental pri n c i p l e s” for re s o lving all three issu e s ,
a l ong with their “m od a l i ties of a pp l i c a ti on” and “g u a ra n tee s ,” a su s pen s i on of h o s ti l i ti e s
would go into ef fect . Th en the parties would discuss “the qu e s ti on of the functi oning of
ju s ti ce” ( i n cluding an intern a ti onal tri bunal to ju d ge gen oc i de and other po l i tical cri m e s
s i n ce indepen den ce and the pro s c ri pti on and repre s s i on of the ideo l ogy of gen oc i de ) ;
“the iden ti f i c a ti on and modes of en ga gem ent of o t h er parti e s” ; and the ce a s e - f i re .45 

By early May, the parties were at an impasse on the first agenda item : con s ti tuti on a l
pri n c i p l e s . The CNDD dem a n ded a retu rn to the 1992 con s ti tuti on , wh i ch had produ ced
a FRO D E BU - dom i n a ted govern m en t , while the current regime insisted upon a new con-
s ti tuti on . At the same ti m e , the Rome proce s s , wh i ch was incre a s i n gly an open sec ret , be-
came public thro u gh press leaks and a su b s equ ent Bu rundi govern m ent news con feren ce .
Amidst growing do u bts abo ut their futu re , the talks were rece s s ed , and they have not yet
been revived . The focus shifted back to Nyerere’s ren ewed ef forts to convene all - p a rty
po l i tical nego ti a ti on s .



E va l u at i o n

Cert a i n ly the Sa n t’ Egidio initi a tive was useful in get ting the repre s en t a tives of the major
a rm ed parties to talk to each other. De s p i te its lack of su b s t a n tive re su l t s , one CNDD del-
ega te spo ke of “s i gnificant progre s s”bec a u s e ,“At least we were able to agree on som et h i n g”
(that is, the agen d a ) .S ti ll , the fruits of this ye a r- l ong ef fort were disappoi n ti n g, and there
is re a s on to qu e s ti on the basic premises behind it.

In the first place , the med i a tors assu m ed that the CNDD would be wi lling to join the
Bu rundi govern m ent in a form a l ,i n tern a ti on a lly sancti on ed su s pen s i on of h o s ti l i ties pre-
ceding all - p a rty nego ti a ti ons in exch a n ge for agreem ent on the gen eral principles of a
po l i tical set t l em en t . While the med i a tors did not insist on an official ce a s e - f i re ,t h ey cl e a rly
envi s i on ed a very len g t hy tru ce that would con ti nue du ring pro l on ged nego ti a ti on s .O n ce
s i gn ed , su ch a tru ce would be co s t ly, in terms of i n tern a ti onal diplom a tic su pport , to bre a k .
However, f rom Ca m bodia and El Sa lvador to Moz a m bi que and So uth Af ri c a ,i n su r gen t
m ovem ents have gen era lly requ i red more specific po l i tical com m i tm ents and acti on s
before vo lu n t a ri ly agreeing to anything more than unilateral or short - term interru pti on s
in figh ti n g. In gen ocidal Bu ru n d i , the CNDD was, i f a nyt h i n g, even less incl i n ed to put
down its main instru m ents of s el f - defense and po l i tical pre s su re on the basis of va g u e
promises by what it call ed “the mon oethnic army.” CNDD officials con s i s ten t ly main-
t a i n ed that, while they would re s pond to a Bu rundi army dec i s i on to stop killing civi l i a n s
with an order to their units to fire on ly in sel f - defen s e ,t h ere could be no mutu a lly agreed -
u pon military stand-down wi t h o ut the full re s tora ti on of the 1992 con s ti tuti on (wh i ch
m i ght su b s equ en t ly be amen ded ) ,p a rl i a m en t , and po l i tical party ri gh t s .4 6 In deed , it was
the CNDD’s insisten ce on the con s ti tuti on that con tri buted to the bre a k down of n ego ti-
a ti on s . Next to these convi cti on s , We s tern assu ra n ces that the CNDD would gain “s t a tu s”
over other non govern m ental po l i tical groups by helping establish the “f ra m ework” for
a ll - p a rty nego ti a ti ons co u n ted for little. Even if the CNDD had agreed to the kind of
l i gh t ly mon i tored su s pen s i on of h o s ti l i ties envi s i on ed , it is qu e s ti on a ble wh et h er it
would have h el d , given the unclear military lines and likely ch a ll en ges from rival Hutu
g u eri lla groups and Tutsi ex tremist force s .

The Rome participants were not to t a lly unaw a re of this probl em . In deed ,s ome of t h e
la n g u a ge in the agenda seem ed to look beyond gen eral principles tow a rd som ewhat more
s pecific unders t a n d i n gs on “m od a l i ties of a pp l i c a ti on” and “g u a ra n tee s .” But if the talks
h ad veered of f in that directi on ,t h ey would have tre s p a s s ed on the terri tory of the envi-
s i on ed all - p a rty nego ti a ti on s . This would have taken them down the dangerous path of
trying to formu l a te a po l i tical pact wi t h o ut the parti c i p a ti on of key groups that had the
power to disru pt any set t l em en t . As we have seen , that co u rse led to de s tru cti on in Bu ru n d i
in 1993 and Rwanda in 1994.

This bri n gs up two other qu e s ti on a ble premises of the Rome talks. F i rs t , it was assu m ed
that the privacy of the discussions could be pre s erved over a rel a tively long peri od even
t h o u gh their ex i s ten ce was an open sec ret and source of su s p i c i on among the main gro u p s
that were exclu ded : PA L I PEHUTU rebel s ,F RO D E BU parl i a m en t a rians and party leaders ,
U P RO NA of f i c i a l s ,s everal small Tut s i - l ed parti e s , and military and civilian sym p a t h i zers
of Ba ga z a . Secon d , it was assu m ed that the CNDD would con ti nue to to l era te a situ a ti on
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in wh i ch “progre s s” in the sec ret talks was frequ en t ly invo ked by Sa n t’ Egi d i o, We s tern ,
and Af rican officials as a ju s ti f i c a ti on for public regi onal dec i s i ons to relax sancti on s
a gainst the Bu rundi govern m en t .

Both of these assu m pti ons ex p l oded in Apri l - May 1997, wh en the regi onal states eased
the sancti ons on hu m a n i t a rian gro u n d s . The CNDD angri ly pro te s ted Buyoya’s referen ce
to the Rome talks in his first perm i t ted appe a ra n ce at the su m m i t . Th en news abo ut the
talks was leaked to the pre s s , reportedly by the CNDD and leaders of a small Tutsi party.
F i n a lly, Buyoya held a press con feren ce to defend the talks against internal Tutsi oppo s i-
ti on . With the genie now out of the bo t t l e , it was difficult to ju s tify ren ewed discussion s
that did not inclu de a broad va ri ety of gro u p s .

In retro s pect , the Sa n t’ Egidio ef fort might have been bet ter con ceived as a short - term
and limited ef fort to break down the barri ers bet ween the govern m ent and the CNDD.
That would have kept the focus of i n tern a ti onal pe acemaking in Bu rundi wh ere it be-
l on ged : on the pati ent and pers i s tent quest for all - i n clu s ive po l i tical nego ti a ti on s . Even if
s ep a ra te govern m ent-CNDD (and PA L I PETHUTU and FRO L I NA) talks were requ i red
to establish a su s pen s i on of h o s ti l i ties and an intern a ti on a lly mon i tored ce a s e - f i re ,t h ere
was no re a s on why these could not have been su b su m ed in broader all - p a rty nego ti a ti on s .
With more re a l i s tic obj ectives for Bu ru n d i , Sa n t’ Egidio and its largely We s tern su pporters
could have done more to stren g t h en the Af ri c a n - l ed med i a ti on proce s s . Tod ay, as that
process sti ll stru ggles to establish its cred i bi l i ty, t h ere may be an opportu n i ty for the Com-
mu n i ty of Sa n t’ Egidio to bring its en er gy and ex peri en ce to bear in a new and more co l-
l a bora tive fashion .

Other NGO Initiat i ve s

Mo tiva ted by what close ob s ervers call ed “a mixtu re of guilt and outra ge over events in
R w a n d a ,” o t h er Am erican and Eu ropean NGOs establ i s h ed co ll a bora tive mech a n i s m s
a i m ed at preven ting furt h er bl ood s h ed in Bu ru n d i . The most notable was prob a bly the
Wa s h i n g ton , D. C . – b a s ed Bu rundi Policy Forum (BPF), wh i ch was establ i s h ed in Ja nu a ry
1995 by Ref u gees In tern a ti on a l , Se a rch for Com m on Gro u n d , the Cen ter for Preven tive
Acti on of the Council on Forei gn Rel a ti on s , and the Af ri c a n - Am erican In s ti tute . The BPF’s
m on t h ly meeti n gs have been reg u l a rly atten ded by repre s en t a tives of In ter Acti on (the
u m brella advoc acy or ga n i z a ti on for most U. S . - b a s ed ,n on profit hu m a n i t a ri a n , ref u gee ,
and devel opm ent agen c i e s ) ,m a ny of its mem bers , human ri ghts gro u p s , and repre s en t a-
tives from the U. S . and forei gn govern m en t s .4 7

Beyond its important role as a “cl e a ri n ghouse for ideas and inform a ti on ,”4 8 the BPF
has been a theater for va rious ef forts to influ en ce Am erican policy tow a rd Bu ru n d i . In
Ju ly 1995, m ore than 30 BPF or ga n i z a ti ons sign ed a statem ent calling for the Un i ted State s
to appoint a special envoy to Bu ru n d i , dep l oy UN military ob s ervers to ref u gee camps in
Za i re and Ta n z a n i a , and ad d ress the issue of acco u n t a bi l i ty for past cri m e s .4 9 In Ja nu a ry
1 9 9 6 , 18 In ter Acti on agencies wro te Pre s i dent Cl i n ton ex pressing su pport for con ti n gen c y
planning for hu m a n i t a rian interven ti on .5 0

Fu rt h erm ore , a small BPF Sec u ri ty Working Gro u p, l ed by repre s en t a tives of Ref u gee s
In tern a ti onal and Se a rch for Com m on Gro u n d , has “s erved as an informal body for . . .
of f - t h e - record exch a n ge of i deas among govern m en t , UN and NGO repre s en t a tives wh ere
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the dialogue is candid and soluti on - ori en ted .” Am ong the working gro u p’s accom p l i s h-
m en t s , BPF co - fo u n der Lion el Ro s en blatt of Ref u gees In tern a ti onal cited its con tri buti on s
to speeding up the assign m ent of a new ambassador to Bu ru n d i ,i n c reasing the pre s en ce
of a U. S . m i l i t a ry attaché in Bu ru n d i , provoking a high - l evel revi ew of po s s i ble acti on
a gainst “h a te radio stati on s ,” and prom o ting studies of po ten tial U. S . a s s i s t a n ce to im-
prove the po l i ce and ju s ti ce sys tem s . In ad d i ti on , BPF discussions and pre s su res hel ped
persu ade certain U. S . officials to con tri bute to the establ i s h m ent of UN com m i s s i ons to
i nve s ti ga te arms flows to Rwanda and the assassinati on of Pre s i dent Ndad aye and the
en suing massac re s .5 1

E va l u at i o n

In the en d , the BPF has made on ly a marginal con tri buti on to pe a cem a k i n g in Bu ru n d i .
In Febru a ry 1997, one of its co - fo u n ders blu n t ly inform ed the group that it had “not su c-
ceeded ” in “its obj ective of preven ting gen oc i de .”Mu ch of the BPF’s advoc acy was con-
cern ed with rel a tively minor details of po l i c y, not with its broad directi on . Even publ i c
ex pre s s i ons by In ter Acti on mem bers (including BPF co - fo u n der Ref u gees In tern a ti on a l )
in favor of con ti n gent hu m a n i t a rian interven ti on did not devel op into a su s t a i n ed po l i ti-
cal ef fort .

As a large and diverse gro u p, the BPF would have con f ron ted a form i d a ble ch a ll en ge in
a t tem pting to devel op a con s en sus for altern a tive U. S . and intern a ti onal policies tow a rd
Bu ru n d i . Moreover, to sign i f i c a n t ly adva n ce su ch initi a tive s ,m em bers would have had 
to con tem p l a te unpreceden ted steps to or ga n i ze their don ors and su pporters into voc a l
po l i tical con s ti tu en c i e s . As it was, the policy pers pectives most co n s i s ten t ly h e a rd at the
forum were those of its va rious U.S govern m ent parti c i p a n t s .

According to Am erican of f i c i a l s , the BPF did have a diffuse influ en ce on po l i c y, bec a u s e
vi s i ble out s i de con cern hel ped ju s tify the time they spent on the Bu rundi issue and wh a t-
ever they did abo ut it. More spec i f i c a lly, the NSC staff and its allies used the ex i s ten ce of
o ut s i de su pport for con ti n gent hu m a n i t a rian interven ti on as ad ded ammu n i ti on for thei r
i n ter- and intra - a gency wars . Thu s , the major Am erican NGO policy initi a tive for pre-
ven tive acti on in Bu rundi appe a rs to have had a marginal impact on official U. S . po l i c y
a gendas and to have largely avoi ded devel oping one of its own .
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S i x

F i ve Lessons from International Diplomat i c
Peacemaking in Burundi

S
ome parti c u l a rly important lessons can be drawn from recent intern a ti onal po l i-
cies tow a rd the con f l i ct in Bu ru n d i . Di s c u s s i on of these lessons may be hel pful to
pe acem a kers dealing with other internal con f l i ct s ,p a rti c u l a rly gen ocidal on e s .
1 . B u rundi cannot make pe a ce by itsel f . Strong intern a tional pre s su re is essen tial to

s top the vi ol en ce and fo s ter a pol i tical set t l em en t . At the same ti m e , coll a teral intern a ti o n a l
ef fo rts are nece s s a ry to en ga ge all grou p s ,i n cluding the extrem i s t s , in the negoti a tion of a
fe a s i ble pol i tical co m pro m i se .

Al t h o u gh Bu rundi lacks a long history of vi o l ent interethnic con f l i ct , a rec u rrent cycl e
of gen ocidal vi o l en ce has been establ i s h ed since 1965. E f forts to interru pt this cycle have
been mainly driven by out s i de pre s su re . The post-1988 movem ent for libera l i z a ti on and
dem oc ra ti z a ti on was a re s ponse by Bu rundian po l i tical leaders to We s tern threats to wi t h-
d raw assistance and to Af ri c a’s rising dem oc ra tic wave . The 1994 nego ti a ti ons to patch
up the disintegra ting po l i tical order after Ndad aye’s assassinati on were largely the re su l t
of U N – l ed preven tive diplom ac y. The Bu rundi govern m en t’s 1996 request for regi on a l
s ec u ri ty assistance was stron gly influ en ced by thre a ten ed UN hu m a n i t a rian interven ti on
and Ugandan Pre s i dent Mu s even i ’s pers i s tent advoc acy of regi onal military assistance to
reform the army. And the major impetus behind the govern m en t’s halting coopera ti on
with ef forts to re s tore the Na ti onal As s em bly and po l i tical parties and fo s ter all - p a rty
po l i tical nego ti a ti ons was its de s i re to lift regi onal econ omic sancti on s .

If ex ternal pre s su res have not su cceeded in ending gen ocidal vi o l en ce , this is not 
because they have proved irrel evant or co u n terprodu ctive . Mu ch evi den ce su ggests that
t h ey may not have been strong en o u gh . The intern a ti onal com mu n i ty failed to augm en t
O u l d - Ab d a ll a h’s preven tive diplom acy with a cred i ble threat of coerc i on , even as vi o l en ce
d rove the co u rse of events in the capital. And the West did not give full backing to the
UN sec ret a ry - gen era l ’s attem pt to wi eld the threat of hu m a n i t a rian military interven ti on
or to the regi onal Af rican state s’ use of econ omic sancti ons to prom o te nego ti a ti on s .

The intern a ti onal com mu n i ty has also failed to adequ a tely ad d ress the impera tive to
en ga ge all Bu rundian parti e s ,i n cluding powerful ex trem i s t s , in the nego ti a ti on of a po l i-
tical com promise that pro tects the essen tial interests of both Hutu and Tut s i . Top - down
processes of dem oc ra ti z a ti on and preven tive diplom acy evaded re a l i s tic internal discussion
of h ow the bu rning issues of the co u n try could be re s o lved . Bo utros-Ghali failed to syn-
ch ron i ze his proposal for military con ti n gency planning with Af rican ef forts to en ga ge
Tutsi facti ons in po l i tical nego ti a ti on s . Regi onal Af rican leaders took insu f f i c i ent acco u n t
of the impact of Ta n z a n i a n - Bu rundian ten s i ons on their attem pts to lu re the Tutsi lead-
ership into all - p a rty nego ti a ti on s . The Com mu n i ty of Sa n t’ Egi d i o, with su pport from
the We s t , s pon s ored a long series of n a rrow - b a s ed sec ret talks that had the po s i tive re sult of



bri n ging govern m ent and CNDD repre s en t a tives toget h er but diverted mom en tu m
f rom the regi onal drive tow a rd broader, m ore inclu s ive po l i tical nego ti a ti on s .

2 . The main intern a tional impetus for gen o cide preven tion and co n f l i ct re sol u tion in
B u rundi has come from a rel a tively coh e s ive and determ i n ed group of regional Af rican state s .
This group has dem o n s tra ted the cl e a rest grasp of the major el em ents of pe a cemaking in
B u rundi: outside pre s su re and the en ga gem ent of a ll pa rties in co m pro m i se pol i tical negoti a-
ti o n s . And it has evi n ced the pol i tical wi ll to act . Yet its ef fo rts have be en tarn i s h ed by we a k-
n e s ses in impl em en ting sanctions and a rel u ct a n ce to make nece s s s a ry adjustm ents to en su re
its cred i bi l i ty as a pol i ti c a lly co m m i t ted but fair med i a to r.

The regi onal govern m ents have devo ted con s i dera ble time to the Bu rundi cri s i s ,c re-
a ted important stru ctu res for con ti nuing acti on , and en du red significant financial sac ri-
f i ces as a re sult of the econ omic sancti on s . Using their po l i ti c a l , econ om i c , and military
i n f lu en ce ,t h ey have su cceeded over time in moving the Bu rundians in the directi on of
a ll - p a rty nego ti a ti on s . In doing so, t h ey have also high l i gh ted two of the three el em en t s
of a po s s i ble po l i tical set t l em en t : dem oc ra tic power sharing and out s i de pe ace keep i n g
force s . Th ey have not yet broach ed the issue of acco u n t a bi l i ty for past cri m e s .

However, the regi onal ef fort has been hampered by def i c i encies in the econ omic sanc-
ti ons regi m e , p a rti c u l a rly leakages from regi onal co u n tries and incon s i s tencies of i m p l e-
m en t a ti on . These probl ems have we a ken ed su pport among certain parti c i p a ting co u n tri e s ,
i n tern a ti onal hu m a n i t a rian agen c i e s , and We s tern state s . Even more serious has been the
regi on’s slowness in ad d ressing the growing impact of ten s i ons bet ween the regi onal leader,
Ta n z a n i a , and Bu rundi upon the Tanzanian fac i l i t a tor ’s difficult task of convening all -
p a rty nego ti a ti on s .

3 . At tem pts by We s tern govern m ents and the Co m mu n i ty of S a n t’ E gidio to sti mu l a te all -
pa rty negoti a tions by dangling “c a rrot s” befo re rel a tively mod era te govern m ent or insu rgen t
l e a d ers appear to be ba sed on an exa ggera ted vi ew of m od era te s’ i n f l u en ce in Buru n d i a n
pol i ti cs . Ef fo rts to cajole these leaders into coopera ting by easing sanctions or el eva ting thei r
s t a tus have not su cce ed ed be c a u se their co n s ti tu en cies are rel a tively extrem i s t .

The modera te s’ weakness was reve a l ed by the co llapse of dem oc racy and em er gen c y
power sharing and the re su l ting militari z a ti on of con f l i ct . Su b s equ ent We s tern en co ur-
a gem ent for Pre s i dent Buyoya and the April 1997 easing of s a n cti ons failed to produ ce
s erious proposals for po l i tical com promise in Rome or parti c i p a ti on in anti c i p a ted all -
p a rty nego ti a ti ons in Aru s h a . Nor did Buyoya alter the governing el i te’s ori en t a ti on
tow a rd using military pre s su re to ach i eve a re s o luti on on its own term s . Si m i l i a rly, h ope s
that rel a tively modera te CNDD leaders would be wi lling to join in a su s pen s i on of h o s til i-
ties in retu rn for the govern m en t’s agreeing to “pri n c i p l e s” of a po l i tical set t l em ent appe a r
to have undere s ti m a ted the CNDD’s distrust of the Tut s i - l ed regi m e . Approaches that
focus on the “m odera te s” a l one also negl ect the probl em of ex tremist “o ut - bi d ders” wh o
could po ten ti a lly thre a ten the con s ti tu encies of both the govern m ent and the CNDD.

4 . G iven the strengths and we a k n e s ses of re cent intern a tional approa ches to pe a cem a k-
ing in Buru n d i , it would be useful to re co n s i d er the current rel a tionship betwe en regi o n a l
ef fo rts and those of ot h er impo rtant acto rs ,i n cluding Fra n ce , the Eu ropean Un i o n , the Un i ted
St a te s , the Un i ted Na ti o n s , and the Co m mu n i ty of S a n t’ E gi d i o. A more ef fe ctive intern a ti o n a l
approa ch to Burundi would co m bine gre a ter outside su ppo rt for regional policy ch o i ce s a n d
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gre a ter regional co n su l t a tion with external pa rtn ers to gain the ben efit of t h eir broad experi-
en ce and det a ch m en t . Su ch an approa ch would also be ba sed on the re co gn i tion that it is the
regi o n’s pol i tical wi ll and re sou rces that wi ll largely determine the ou tcome for pe a ce in
B u ru n d i .

If i n tere s ted We s tern co u n tries had done more to back regi onal approaches on sanc-
ti ons and po l i tical med i a ti on — i n cluding the provi s i on of technical assistance and other
re s o u rce s — t h ere would have been strong pre s su re over time for a po l i tical set t l em en t . If
the regi onal states had con su l ted more with out s i ders ,t h ey might have bet ter ad d re s s ed
probl ems in the implem en t a ti on of t h eir key po l i c i e s .

5 . A more ef fe ctive We s tern co n tri bu tion to pe a cemaking in Burundi wi ll re q u i re some re-
vision of c u rrent policy pers pe ctive s . This is not likely to occur wi t h out firm pol i tical leaders h i p.

Key We s tern states re s pon ded to the Bu rundi crisis with a repertory drawn from past
po l i c i e s , bu re a u c ra tic agen d a s , and gen eric diplom a tic re s pon s e s . To a large ex ten t ,t h e
Fren ch stance was a mid-point bet ween Fra n ce’s historic su pport for the Tut s i - l ed regi m e
and its em b a rra s s m ent at the con s equ en ces of its similar rel a ti onship with the form er
Hutu el i te in Rwanda. Am erican policy was mainly the outcome of s tru ggles bet ween
po l i ti c a lly appoi n ted advi s ers anxious to avoid “a n o t h er Rwanda,” S t a te Dep a rtm en t
of f icials con cern ed abo ut of fending Fra n ce and missing opportu n i ties for nego ti a ti on
with the coup regi m e , and Pen t a gon repre s en t a tives worri ed abo ut com m i t ting Am eri-
can re s o u rces to “a n o t h er Som a l i a .”We s tern po l i c ym a kers also ten ded to app ly their nor-
mal diplom a tic approach of b acking the modera tes in an abn orm a l , gen ocidal situ a ti on
wh ere the modera tes lacked dec i s ive influ en ce .

Determ i n ed po l i tical leadership could overcome these ob s t acles to more ef fective in-
tern a ti onal policies tow a rd Bu rundi—and the Great Lakes regi on in gen era l . Pre s i den t s
and prime ministers might begin with strong public statem ents underlining the mora l
i m port a n ce of opposing the con ti nuing gen ocidal massac res of hu n d reds of thousands of
human bei n gs in Cen tral Af ri c a . Th ey could also point out the We s t’s material interest in
s aving the bi ll i ons of do ll a rs it has been po u ring out in heartfelt hu m a n i t a rian aid to vi c-
tims of u n ad d re s s ed po l i tical con f l i ct in the regi on . And they could underline the danger
that con ti nu ed ero s i on of the intern a ti onal standard against gen oc i de in Bu ru n d i ,R w a n d a,
and Con go poses for futu re com munal con f l i cts in stra tegic areas su ch as Eastern Eu rope ,
So uth As i a , and North Af ri c a .F i n a lly, con cern ed NGOs could also play an import a n t
role by prom o ting new policy approaches and mobilizing new po l i tical con s ti tu en c i e s
for them .
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