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REPORT TO THE PRESI DENT

THE M SSI ON

VWhen you introduced ne at a Rose Garden cerenony as your
Speci al Envoy for Peace in Sudan, you el oquently
expressed the anguish felt by many Anericans for the
suffering of the Sudanese people. You said that it was
time to bring some sanity to Sudan. You gave ne a
mandate: to determ ne the conmtnment to peace by the
parties to the Sudan conflict, and to recomrend whet her
the United States should engage energetically in efforts

to bring a just peace to that country.

Afterwards, | discussed possible approaches to fulfilling
my mandate with Secretary of State Colin Powell,

Assi stant Secretary of State Walter Kansteiner, National
Security Advisor Condol eezza Rice and others. Based on

t hese di scussions, | decided that the nost effective
approach would be a catalytic one that encouraged and

har moni zed the peace initiatives of countries neighboring
Sudan, especially Egypt and Kenya, and that engaged
interested countries such as Canada, Norway, Switzerl and,

certain nenbers of the European Union and others in a



conmmon effort to support peace. The United States would
not create its own peace plan to conpete with those plans
already in existence. Instead, we would encourage
advocates of existing plans to nove forward in
cooperation with one another. Nor would we attenpt to
arbitrate the conpeting clainms of the parties in Sudan
Rat her, we would test the prospects for a dynam c peace
process in which the United States m ght be a

partici pant.

During these prelimnary discussions, we also agreed that
my responsibilities mght include two trips to Sudan and
its neighbors, and a trip to Europe; that I would issue a
report in approximtely six nonths; and that, if you so
directed, I would be avail able as needed in future peace

negoti ati ons.

An out standi ng group of professionals assisted nme in
carrying out ny mssion, led by retired Foreign Service
Officer Robert Oakley. The team also includes Deputy
Assi stant Secretary of State Charlie Snyder, Coordi nator
for Sudan Affairs Jeff MIlington, Director for African

Affairs at the National Security Council M chael Ml er



and U.S. Agency for International Devel opnent Assi stant

Adm ni strat or Roger Wnter.

ENGAG NG THE PARTI ES

To fulfill my mandate, | twce traveled to Sudan to neet
with the senior | eadership of the Sudanese Governnent and
t he Sudan Peopl e’ s Liberation Mwvenent (SPLM, the chief
ant agoni sts in the Sudan conflict, as well as numerous

ot her groups and individuals of civil society. |
travel ed extensively in Sudan, visiting areas affected by
the war, drought and human di sl ocation. The human
suffering I wi tnessed was staggering. | talked to people
who had been attacked by governnent helicopters and had
fled to the bush with nothing but the clothes on their
backs. | talked to others who had been abducted by

mar audi ng Arab raiders, subjected to unspeakabl e
brutality, separated fromtheir children and reduced to
lives of servitude. | also net many Sudanese who were
struggling to hold to their faith in the face of
privation and attack. One of ny npbst nenorable
experiences was an open air Episcopal service near a

bombed out church in the small southern town of Runbek



The faith of the congregation was sonething that | will

al ways treasure.

| met with President Mdi of Kenya, President Museveni of
Uganda, and President Mubarak of Egypt to discuss their
countries’ efforts to help bring a just peace to Sudan.
Al'l expressed the belief that the active engagenent of
the United States offered the only hope for finally
bringing this conflict to an end. |n Europe,

coordi nated with our British, Norwegian and Italian
allies, and discussed the religious situation with the
Vati can and the Archbi shop of Canterbury. In New York
reviewed UN humanitarian efforts in Sudan. | also
reached out to nmenbers of Congress and activist groups
engaged in Sudan. While there were differences about how
we coul d best contribute to ending the conflict, the
under | yi ng nessage was one of support for your peace
initiative and a plea for commtted United States

engagenent .

DEVELOPI NG HUMANI TARI AN PROPOSALS TO “ TEST” THE PARTI ES

| decided to take a different approach to the Sudanese

parties in fulfilling my mandate. The history of Sudan



is littered with dozens of proposals and agreenents to
end the fighting. These agreenents all have one thing in
conmon: none was i npl emented, and none brought Sudan
closer to peace. After 18 years, with over two mllion
dead and over 4.5 million refugees and internally

di spl aced, the war continued. Therefore, instead of
drafting yet nore new conprehensi ve peace agreenents, |
decided to test the parties’ commtnent by submtting to
them a series of concrete proposals that would chall enge
them politically while at the same tinme reduce the
suffering of the Sudanese. | worked closely in
devel opi ng these proposals with Adm nistrator for the
Agency of International Devel opnent Andrew Natsios, your
Speci al Humani tarian Coordi nator for Sudan, and
especially with one of his chief assistants, Roger
Wnter. Natsios and Wnter are very experienced with
Sudan. They agreed with me that it was vital that we
coordi nate the humanitarian and devel opnment prograns of
USAI D and ot her donor countries with my mssion to
denonstrate to the Sudanese that novenent toward peace
woul d produce both short-term benefits and the prospect

of long-termrewards.



We devi sed four proposals, all based on three basic

prem ses. The proposals focused first and forenost on
protecting ordinary Sudanese civilians who often find

t hensel ves caught between the two opposing parties.
Second, they obliged the parties to change past patterns
of behavi or and to nmake tough political choices. Third,
t he proposal s provided for international involvenment and
nonitoring so as to maximze the chances of being
respected. Previous agreenments did not provide for

i nternational involvenment and often coll apsed because of
the intense distrust of the parties who could not nonitor
conpliance and verify inplenmentation. Qur proposals were
designed to avoid this failure. (International

i nvol venent has the added advantage of nmaking it harder
for the world to turn a blind eye to the suffering and

injustice that is the reality in Sudan.)

The four proposals addressed specific areas of human
suffering in Sudan. | presented the outlines of these
proposals to the parties during my Novenmber visit to the
region. Three weeks later a joint State/USAID DOD team
returned to Sudan to follow up. The negotiations were

i ntense because we were asking both sides to put the

wel | -being and protection of the people and the prospects



of peace above consi derations of short-termmlitary
advantage. After eighteen years of war, this was not
easy. Neverthel ess, by dint of persuasion, pressure and
perseverance, we were eventually able to secure agreenent

to all four of the proposals, as discussed bel ow.

During nmy first trip, however, we received only vague
verbal comm tnments on three of the four proposals. W
encountered stiff resistance to our proposal to end
intentional mlitary attacks against civilians,

particul arly bombi ng by Sudanese Governnent aircraft and
use of helicopter gunships. Both sides were prepared to
commt thenselves verbally to not attacking civilians,
but the Governnent resisted setting up an international
mechani smto ensure conpliance. It took over three
nmont hs of intensive, painstaking negotiations, but in

| ate March we were al so successful in reaching agreenment

on this proposal.

As difficult as it has been to reach agreenents on paper,
it is essential to recognize that the end product of past
efforts has been paper agreements and nothing nore. The
hi story of Sudan is replete with paper agreenents that

the parties have quickly ignored. Repeatedly throughout



my m ssion, starting with the first visit, | told both
sides that | was far less interested in what the parties
prom sed than in what they did. Inplenentation was what

woul d count.

This distinction between prom ses and action was cl ear

t hroughout nmy m ssion. Prior to ny Novenber trip, the
Government of Sudan promi sed that | could travel to the
Nuba Mountains. Two days before ny visit (which did
occur despite the warnings), governnent artillery shelled
the landing strip on which |I was scheduled to arrive. In
anot her instance, the Governnent of Sudan tentatively
agreed to our proposal not to intentionally attack

civilians. Three days later, a mlitary helicopter

strafed a World Food Program feeding site, killing at
| east seventeen civilians. In light of these incidents
(and many nore), | would condition participation by the

United States in a peace process upon concrete
i mpl enentation of and full conpliance with al

agreenments.

Here is a brief description of the four proposals and

their inplenmentation to date. The texts of the four



agreed proposals with nore details on the inplenentation

are contained in the annex.

Cease-fire and conprehensive relief and rehabilitation

program for the Nuba Mountai ns region

This area of African and Christian influence had been
under siege for alnost two decades by the Governnent,
which used mlitary force and starvati on as weapons, and
whi ch applied cultural and religious pressures against

t he people who |ive there. The governnment had all owed no
relief into certain targeted areas of the Nuba Muntains
for thirteen years to reinforce food pressures upon the

popul ati on.

Proposa

We first proposed and obtained a four-week cease-
fire to allow for food drops. | then proposed
during my first visit to extend the stand-down from
mlitary action to allow the relief agencies to
work, to establish a formal, internationally

nmoni tored cease-fire, and to inplenent a

conprehensive relief and rehabilitation program for



the entire region. W also had a broader objective:
to educate the parties as to what would be invol ved
in a conprehensive cease-fire, and to begin to

devel op their confidence in working with each other

and with us in a practical, non-political manner.

| npl enent ati on

The Governnent and the SPLM both agreed to a witten
proposal during the December visit of the

St at e/ USAI D/ DOD t eam headed by Jeff MIIlington
Subsequent, detail ed negotiations to work out the
verification procedures, international nonitors and
the Joint Mlitary Comm ssion conbi ning Sudanese
parties and the international observers were held
successfully in January in Switzerland, under Sw ss
chai rmanship, with Swiss and Anerican facilitators.
The cease-fire continues to hold on the ground.
Some freedom of access between GOS and SPLM

controll ed areas has al so devel oped.

The Norwegi an Governnment has taken the |lead with our
support in the international nonitoring effort that

will put from15 to 25 nonitors on the ground in the

10



region to ensure the conpliance of the parties. The
first nmonitors have arrived and the Joint Mlitary
Committee has begun to function satisfactorily.

Moni tors and funding to date have cone fromltaly,
France, Netherlands, Norway, Sweden, Switzerl and,
the United Kingdom and the United States. USAID

al so worked with UN relief agencies to conplete the
survey of relief and rehabilitation requirenents.
Rel i ef and devel opment supplies have begun to fl ow
into the region with locally granted flight
clearances. This is a conplete departure fromthe
previ ous Sudanese CGovernnment refusal to grant access
except under great pressure with approval at the top

| evel of governnent.

Days of Tranquility

Thi s proposal was aimed at enhancing the provision of
relief to needy Sudanese by having the parties agree to
specific periods when they would stand-down mlitary
action to allow the relief agencies to work. The
proposal focused on eradication progranms for polio,

gui nea worm and bovi ne rinderpest. Sudan contains some

11



of the largest remmining reservoirs in the world of al

t hree di seases.

Proposa

For the parties to stand-down mlitarily and to
all ow relief personnel unhindered and conti nui ng
access to specified areas during specified periods

to i nplenent eradication prograns.

| mpl enent ati on

There has been a great deal of confusion concerning
the three elements of the Days of Tranquility
proposal and where the responsibility lies for

del ays. In sone cases, bureaucratic

m sunder st andi ngs on the part of inplenmenting donors
as well as the Sudanese Governnent and the SPLM are
at fault. In the case of Guinea worm the programis
not yet ready to nove ahead even though the parties
approved it in January. Nevertheless, in the case
of the polio program which was initially held up by
GOS flight denials and an incident in which SPLM

mlitia captured, beat and robbed one group of polio

12



vacci nators, inplenmentation is now steadily

i nproving. The bovine rinderpest program has al so
been conpl eted. However, given the continuing
uncertainty about this proposal, | recommend that
the United States engage directly with the parties
to renmove the confusion over Zones of Tranquility
and to ensure that its inplenmentation proceed

wi t hout any interference by either the GOS or the
SPLM  The uncertainties, delays and doubts

hi ghl i ght the need for greater clarity and care on
all sides in preparing, presenting and carrying out
humani tarian activities in regions of mlitary and

political sensitivity.

Attacks Against Civilians

This proposal was intended to prevent intentional, wanton
attacks (often by governnent bonbers and helicopter

gunshi ps) agai nst innocent civilians. As stated earlier,
Governnment helicopters recently fired into a crowd of
4,000 Sudanese villagers waiting to receive food at a
Worl d Food Program feeding site, killing at | east

sevent een and woundi ng many nore. The Sudanese People’s

13



Li beration Arnmy (SPLA) and associated mlitia have al so

targeted relief operations and civilian targets.

Proposa

For the parties to reconfirmtheir comm tment not to
intentionally attack civilians and civilian facilities
such as schools, hospitals and relief sites, and to
establish an international verification mechanismto

confirm conpliance.

| mpl enent ati on

Both parties have signed the agreenment. The United
States is now pulling together an international
consortiumto establish the verification nechani sm and
will take the lead in providing both financial and
personnel support to ensure success. The mechani sm
wi Il be headquartered in Khartoumw th a secondary
office in Runbek and will be staffed by approxi mately

15 experienced professionals.

Anti-Slavery lnitiative

14



There is probably no issue other than civilian bonbings

t hat concerns Anericans nore than the continued existence
of slavery in Sudan. The record is clear: The Governnment
arns and directs maraudi ng rai ders who operate in the
sout h, destroying villages and abducting wonmen and
children to serve as chattel servants, herders and field

hands.

Proposa

The proposal commts the Governnent to strengthen and
make effective its own anti-slavery commi ssion. It
further commts both parties to facilitate the visit of
a US.-led, internationally supported m ssion of eight
em nent persons to undertake an assessnent of the
situation and nmake recommendati ons to the parties and
ot hers on practical measures that can be taken to end

such abuses.

| npl enent ati on

The Governnent has strengthened its comm ssion by

bringing it under the direct control of the President

15



of Sudan, and by selecting a respected vice-mnister as
t he new Comm ssi on Chairman. For our part, the U. S
Departnent of State has organized the M ssion of

I nquiry under the | eadership of fornmer Voice of Anmerica
Deputy Penn Kenbl e and Ambassador George Moose. The
British, Norwegians, Italians and French have very
experi enced and em nent persons participating in the

M ssion that conpleted its first visit to the region on
April 18. The M ssion is expected to nmake specific
action reconmmendati ons whose inplenentation wll be
encour aged, supported and observed by its very capable
t eam of Technical Advisors headed by an Anerican

El i zabet h Jackson. In addition, USAID and the
Departnent of State are making funds available to
pronmote reconciliation between the southern Dinka tribe
(the victinms of the slave raids) and the tribes of the

mar audi ng rai ders.

EFFORTS TO END THE CONFLI CT

| made it clear throughout that the United States does
not intend to |aunch a new “American” peace initiative.
There are already too many peace initiatives for Sudan

and our objective should be to consolidate these

16



initiatives, not add to them Also, rather than
deni grating the work of the Kenyans, the Egyptians and
ot hers, we should encourage themto cooperate with each

ot her and build upon their past efforts.

| have been inpressed with the efforts of President Mi
to breathe new life into the peace process Kenya is
spear-heading for the Inter-governnental Authority for
Devel opment (1 GAD), the regional grouping of East African
states. President Mdi met ne three tinmes to discuss
peace and coul d not have been clearer in commtting his
own personal prestige to an early peace agreenent in
Sudan. He received a reinforced mandate fromthe | GAD
Summit in Khartoumin March and has appointed the very
capabl e Arny Chief of Staff, General Lazarus Sunbei ywo,
to be the Kenyan Envoy to the peace process. General
Sunmbei ywo is working hard to bring the Sudanese
Government and the SPLM t oget her around a negoti ati ng
framewor k that seeks to address the legitinmate grievances
and aspirations of the southern Sudanese in the context

of efforts to maintain the unity of the country.

Egypt had al so developed its own initiative to bring

peace to Sudan. This Joint Initiative (with Libya)

17



focused nore on broader national issues than that of the
Kenyans. |In the past, the two have appeared to be at
odds, and the existence of two peace initiatives all owed
t he Sudanese parties to favor one or the other to advance
their owm interests and avoid difficult decisions about

peace.

| spoke to both President Mi and President Mibarak about
coordinating their efforts to nake them conpl enentary

rat her than conpetitive. Both reacted positively.

Presi dent Moi enphasized the inportance of Egypt to peace
i n Sudan, and asked the help of the U S. in seeking to
harnmoni ze their two initiatives. President Mibarak
assured ne he wanted to work with Kenya, that he was
prepared to harnoni ze the Egyptian initiative with that

of I GAD, and that he would wel come direct discussions to
this end. He reviewed with ne his view of the situation,
especially in light of the terrible events of Septenber
11, which nmake Muslim Christian agreenment all the nore
important. | consider President Mubarak’s views on Sudan
and the Egyptian comnm tnment to increased cooperation with
| GAD to be a maj or advance. Since ny neeting with

Presi dent Mubarak, General Sumbeiywo has visited Cairo to

di scuss better coordination. He is now working on how to

18



bring Egypt into the negotiating process, an effort we

shoul d support vigorously.

The newfound cooperation and coordi nati on between the
U.S. and interested European governments is, | believe,
anot her positive developnent. |In the past, exaggerated
di fferences in approaches between the United States and
Eur ope have had an inpact upon the Sudanese to the
detrinment of efforts to encourage peace. Recently,
greatly inproved communi cati on and coordi nati on between
the United States and Europe have increased our joint and
separate potential to work for the relief of suffering in

Sudan, and to encourage progress toward peace.

CONCLUSI ONS AND RECOMMENDATI ONS

The principal conclusion of ny mission is that the war is
not wi nnable by either side in terns of achieving their
present objectives. Therefore this is the tine for a
maj or push for a conpronm se settlenent. | believe that
both the Governnment of Sudan and the SPLM have given
sufficient indications that they want peace to warrant
the energetic participation of the United States in a

| ong-term peace process. Leaders of both sides have

stated their desire for a peaceful resolution to the

19



conflict, and have encouraged Anerican invol venent.
During April, both sides have offered proposals to | GAD
t hat suggest rethinking of previously held positions.
Wth respect to the four test proposals, both sides have
shown that it is possible to agree on contentious issues
and to permt international nonitoring of the

i npl enment ati on of their agreenents.

The Nuba Mount ai ns agreenent, relating to one of the nost
hotly contested regions of the country, is extraordinary.
The cease-fire in the Nuba Muntains is hol ding;
international nonitors are arriving;, and a |long-term
relief and rehabilitation effort is beginning. The

i npact of this successful agreenent has given the people
of the Nuba Mountains a new life, and in other parts of
Sudan it has provided a powerful argunent for peace that
is not |ost upon the Governnment or the SPLM  Agreenents
on the slavery m ssion and attacks against civilians are
equal |y encouraging. Wth sustained inplenmentation, they

wi |l provide further evidence that peace is possible.

However, progress even on the four test points has been
exceedingly difficult, and such agreenment as has been
reached has been grudging. Both sides want the conflict

resol ved, but on their own ternms. Geat suspicion still

20



exi sts on both sides, and the fighting continues,
centered at present in the Upper Nile Province. Both
sides view progress as a zero sum gane, wth any
advantage to one side seen as a disadvantage to the

ot her.

Difficulties with the Days of Tranquility initiative
illustrate the problem W see the Days of Tranquility
as improving the health of Sudanese and buil di ng
confidence between the conbatants. However, the
Governnment of Sudan tries to manipul ate the process to
tighten control of supplies going to SPLM areas, and the
SPLM insists that UN operated flights neither originate

in nor fly over land controlled by the governnent.

The extrene difficulty of reachi ng agreenment between the
Governnment of Sudan and the SPLM underscores the
essential inportance of outside internediaries in a peace

process, including the United States. However, the

useful ness of outside assistance will depend on the
willingness of the parties to live up to the comm tnents
they make. | believe that any participation by the

United States should be reviewed continually in |Iight of

the ongoing willingness of the parties to inplenment their
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agreenents, and that a breakdown in the inplenmentation of
the four test agreements would bring into question the

parties’ commtment to peace.

MY OBSERVATI ONS ON KEY | SSUES

In the event that the United States will opt to
participate in a sustained peace process for Sudan, |

of fer the follow ng thoughts on substantive issues that
must be addressed and on sone procedural steps we should
take. It is up to the parties to determ ne their own
positions on these issues on which they have strongly
held views. It is not up to ne or the United States or
ot her outside parties. However, they are critical issues
that the U.S. as well as the parties need to consider
carefully. In the course of genuine novenment toward

peace the views of the parties may evol ve.

SUBSTANTI VE | SSUES

a) O |
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Both the discovery of significant oil reserves,
especially in the south, and the advent of serious
production in 1999 have reshaped Sudan’s civil war.
(Sudan has proven oil reserves of over one billion
barrel s and prospects of an additional one to four
billion barrels.) No enduring settlenent to Sudan’s war
can be achieved unless the oil dinmension is effectively
addressed. The SPLM regards oil as a southern endownent
that the governnment has forcibly exploited to finance a
war strategy that relies increasingly on expensive,

hi ghly | ethal weapons. For its part, the governnment
regards oil fields as vul nerable, strategic assets, which
it seeks to defend preenptively through attacks upon
sout hern insurgents and their alleged civilian
supporters. The recent reconciliation between John
Garang and Ri ak Machar, and Garang’s statenments on

i npendi ng attacks by the SPLA, are seen by the Sudanese
Government as a serious Nuer-Dinka threat to the oi
fields, justifying a mlitary response including attacks

on civilians.

Any peace process should address the oil issue in order
to resolve a mpj or cause of conflict and to serve as the

basis for a just peace. The fair allocation of oi
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resources could be the key to working out broader
political issues if it were possible to find a nonetary
formula for sharing oil revenue between the central
governnment and the people of the south. It mght be
possible to find sonme formula acceptable to both the SPLM
and the GOS for cessation of the current conflict over

the oil fields before a final peace agreenent.

| nternational oil conpanies and foreign investors capable
of making the investnment needed to realize Sudan’ s oi
potential are nore likely to venture into Sudan if there
is peace and political stability than in current
circunmstances. That fact should serve as a powerful
incentive for the Sudanese Governnment and the SPLM to
reach agreenent. Any such arrangenents wll, however,
requi re extensive discussion and analysis and w ||
require reliable nmechanisms with international rnonitoring
to guarantee the integrity of whatever revenue-sharing

formula is agreed upon.

Si nce shortly after my appointnment as Special Envoy, |
have urged our governnment to draw upon experts in various
departnments to devel op our best thinking on how the

di stribution of oil revenues m ght further the cause of
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peace in Sudan. Some prom sing work is being done by

non- gover nment al organi zations to assenble a profile of
Sudan’s oil sector and explore revenue-sharing options.
| continue to believe that such a work product woul d be

val uabl e for consideration in a peace process.

b) Self-determ nation.

Sout hern Sudanese have consistently experienced

m streatment at the hands of governnents in the north,
including racial, cultural and religious intol erance and
restricted access to the nation’ s resources. Any peace
agreenment nust address the injustices suffered by the

sout hern Sudanese peopl e.

Sout hern Sudanese have cl ained the right of self-
determ nation as a neans of protecting thensel ves agai nst
persecution; however, there are different views of what

self-determ nati on means i n Sudan’s future.

The view that self-deterni nation includes the guaranteed
option of secession is contained in the | GAD Decl arati on
of Principles, and is supported by nmany Sudanese.

However, secession would be strongly resisted by the
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Governnment of Sudan, and woul d be exceedingly difficult

to achi eve.

A nore feasible, and, | think, preferable view of self-
determ nation would ensure the right of the people of
sout hern Sudan to |ive under a government that respects
their religion and culture. Such a system would require
robust internal and external guarantees so that any

prom ses made by the Government in peace negotiations

could not be ignored in practice.

c) Religion

In Sudan, no single issue is nore divisive than the
rel ati onship between religion and the state. Differences
bet ween Muslims and Christians are so sharp that there is

no comuni cati on or understandi ng between the two faiths.

The depth of the problemfirst becanme clear to ne at a
joint neeting of Muslimand Christian clergy during ny
Novenmber 2001 trip to Khartoum Muslimclergy insisted
that religion is not an issue in Sudan, that Shari’a | aw
has no application to non-Mislinms, and that all Sudanese

are free to practice their faiths. The Christian clergy
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responded to the Muslins’ assertion with vehenence and
anger, reciting a |list of grievances, including the
teaching of Islamand Arabic in schools and the
governnment’ s tear-gassing of the Episcopal cathedra

during Holy Week, 2000.

As striking as the contentiousness of the neeting were
the words of appreciation separately expressed
afterwards. Both Muslims and Christians said that,
before the neeting, they had not known each other, and
had not previously heard the other side express its

Vi ews.

The hostility of Christians to the Islamc governnment was
strongly expressed by Christian clergy at a nmeeting | had
with them during ny January 2002 trip. | convened the
neeting to explore whether they would support the
creation in the near future of a system for nediating
religious grievances, even before a peace agreenent.

Their very negative response was that such a system woul d
not work, and that the only way for Christians to deal
with the governnent was by “self-determnation.” By
including the right to self-deterni nation in any peace

agreenent, they believed they would be protected in the
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event the elenents of an agreenent on religious rights

were not inplenented.

What ever the assertions by the governnent and by Mislins
that religious freedomexists in Sudan, | do not believe
that an enduring and just peace will conme to the country
if a substantial number of citizens believes the
government persecutes them A nunber of people told nme
that their sense of being persecuted involves race,

ethnicity and culture, but it clearly involves religion.

Any peace negotiation nust address the relationship

bet ween religion and governnment openly, frankly, and at

| ength, perhaps with the nediation of Miuslim and
Christian | eaders from outside Sudan. Because the
political division of the country is not a practical
solution to the problemof religion, it is also inportant
to explore other ways of guaranteeing religious freedom
Mere verbal assertions of tolerance will not satisfy non-
Muslims, for the existing constitution of Sudan purports

to assure religious freedom

The key will be to create guarantees of religious

freedom which could be either internal or external
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| nt ernal guarantees would entail a judicial means of
enforcing religious rights, which may be unrealistic in
the short-term External guarantees would include
international nonitoring of religious freedomwth a
system of “carrots and sticks” for enforcing religious

rights.

d) Governance.

Drafting a conprehensive peace agreenent that assures
religious and cultural freedom and the equitable

di stribution of nmoney fromoil revenue, or provides the
ot her functions of governnent would require careful

t hought. Subjects that nust be considered include the
di vi si on of power between central and regi onal
governnments, the method of selecting governnment | eaders

at all levels, and ways of enforcing individual rights.

| have been told that there are at | east a dozen
different significant politico-tribal factions in

sout hern Sudan as well as influential religious and ot her
civil society groups. A simlar situation prevails in
northern Sudan where there are a nunmber of influential

politico-religious parties, ethnic, regional and civil
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soci ety groups and a politically powerful army as well as
the existing government. It will be inportant to ensure
t hat these various groupings have the ability to make
their views known and to participate in decisions

relating to peace and the political future of Sudan.

e) Internal and external guarantees.

As pointed out el sewhere in this report, agreenents
reached on paper have little value in Sudan unless there
are nmechani sms for enforcenment. Wthout enforcenent, the
United States could invest nmuch effort and prestige in
wor ki ng out an arrangenent that, while soundi ng good when
it is announced, would soon evaporate. |Internal
guar ant ees, enshrined in Sudanese |aw, are worth
pursuing. But until Sudan has a credible | egal system
and an enforceable constitution with political and
popul ar comm tnments to respect it, meani ngful

conpl enmentary guarantees will have to be provided by

ot her countries or regional or international

organi zations. The United States should consider in
advance the form and extent of whatever guarantees it is
willing to provide and which other countries and

organi zations could usefully be involved. This could
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include | GAD, the Organization of African Unity, the Arab
League and the United Nations Security Council (UNSC) as
well as an ad hoc group of states. An idea that m ght be
worth considering is the establishment by the UNSC of a
special commttee to nonitor the inplenentation of a
peace agreenent and report at regular intervals to the
Council on any problem that warrants consi deration and

possi bl e action to correct.

1. HOW TO PROCEED

| believe the sanme principles that have governed ny work
as Special Envoy should apply to any further

participation by the United States in a peace process.

At the time of ny appointnment, we realized that, while
the United States could be a catalyst, it could not

i npose a solution on Sudan. Peace in Sudan will depend
on the degree to which the conbatants want it, and that,
in turn, will be determ ned by actions not prom ses. It
is also they, not the U S. or other outsiders, who nust

deci de upon basic issues such as those discussed above.
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We have put forth four tests of the will of the

conbat ants, each of which nmeets humanitarian needs, each
of which requires sometine difficult political decisions,
and each of which entails external nonitoring of
conpliance. Collectively, their continued inplenmentation
will constitute significant novenent towards a peace
agreenment as well as reduction in hostilities. Those
four proposals should continue to measure the conm t nment
of the Sudanese. Oher, limted proposals my energe

whi ch coul d provi de nore stepping-stones towards a full,

j ust peace.

We have correctly decided that the United States shoul d
not develop its own peace plan. W should continue to
actively encourage and assist other countries in the
region that have advanced peace plans to work together,
especially Egypt and Kenya. We should continue to urge
Eur opean and other countries interested in peace in Sudan
to participate in nmeasures such as nmonitoring the cease-
fire in the Nuba Mouuntains and verification of the
agreenment protecting civilians, and to support regional
efforts to pronote an overall agreenent on just peace.
The consi derabl e progress nade to date needs to be

pursued wit hout any |oss of nomentum | believe any
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future participation by the United States in a peace

process should follow this catal ytic approach.

The participation by the United States in the search for
peace, while being collaborative and catalytic, nust also
be energetic and effective. At the least, this neans

t hat we woul d have to enhance our presently |ight

di pl omatic presence in Sudan in order to be effective
participants in a sustained, intensive peace process.

Al so, we should strengthen the anount of interagency
personnel resources in Washi ngton dedicated to Sudan and

consi der increasing our support for the | GAD secretari at.

Finally, through USAID, the United States should continue
to accord Sudan a high priority, especially by providing
humani tari an and devel opnental assistance in the south of
Sudan. In so doing, the U S. should coordinate closely
wi th other donors. Also, we should work with other
donors in the north, where legally we may provide only
humanitarian aid, and if the prospects of peace inprove,
we shoul d consider renoving restrictions on the form of

aid we could offer to the north.

Respectfully subm tted,
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John C. Danforth
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