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Putting Humpty Dumpty To g e t h e r :

Reconstructing Peace in
the Congo
B r i e f l y …

•  S t a nd i ng today at a cro s s roads between war and peace, the Congo thre a t e ns eithe r
to drag the ent i re Cent ral African re g ion into a qua g m i re of conflict or to pro v ide
t he eng i ne of econo m ic re c o ns t r uc t ion necessary for stability and de mo c ra t i z a t io n .

•  T he Lusaka cease-fire agre e me nt pro v ides a last exit on the re g ion’s highway to
hell. The agre e me nt validates both the territorial integrity of the Congo and
t he int e r na t io nal re s p o nsibility to counter threats to int e r na t io nal peace and sta-
b i l i t y, inc l ud i ng the threat posed by those who committed the 1994 Rwanda n
ge no c ide, ins u rge nts who are now based in the Congo .

•  T he int e r na t io nal community must pro v ide robust support for the impleme nt a t io n
of the Lusaka agre e me nt, inc l ud i ng its pro v i s io ns for a na t io nal dialogue to addre s s
key issues of go v e r na nce in the Congo and a for a joint military commission (JMC)
to harmonize re g io nal efforts to disarm or otherwise ne u t ralize the nu me ro u s
C o ngo-based ins u rge nc ies de s t a b i l i z i ng ne ig h b o r i ng count r ie s.

•  T he int e r na t io nal community must also direct support toward gra s s roots efforts at
c o ex i s t e nce and re c o nc i l ia t ion, toward de mo c ra t ic ins t i t u t ion building and hu ma n
r ig hts advocacy in the Congo and the surro u nd i ng re g ion, toward econo m ic de v e l-
o p me nt as a tool of peacebuilding, and toward de mo b i l i z a t ion and re i nt e g ra t io n .
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AB O U T T H E RE P O R T

This special report results from a mu l t ic o u nt r y
fa c t - f i nd i ng mission by Institute Executive Fellow

John Pre nde rgast and the coord i nator of the
I nstitute’s Africa pro g ra ms David Smock. The

a u t hors discussed the Congo with over 200 people
in go v e r n me nt- and re b e l - held areas of the Congo ,

R w a nda, Burundi, and Uganda, as well as with
of f ic ials from the Org a n i z a t ion for African Un i t y
( OAU), United Na t io ns (UN), Euro p e, the Un i t e d
S t a t e s, and re p re s e ntatives from other count r ie s

involved in the Congolese conflict. This is the
s e c o nd of a series of three special reports on con-
f l ict re s o l u t ion in Africa: the initial report was on
t he Horn of Africa (July 1999) and a fo r t h c o m i ng

o ne will be on Rwanda and Burund i .

The views ex p ressed in this report do not
necessarily reflect those of the United States

Institute of Pe a c e, which does not advo c a t e
specific policies.



I n t ro d u c t i o n
Tw ice in the past three years, the Demo c ra t ic Republic of the Congo (DRC, fo r me r l y

k nown as Za i re) has ex p l o ded into a mu l t ic o u ntry conflict sparked by re g io nal effo r t s
to overthrow a sitting go v e r n me nt. The 1996-97 war suc c e e ded in dislodg i ng the fo r-
mer Za i r ian dictator Mobutu Sese Seko. But the curre nt effort, one that has de e p l y
d i v ided Africa and sparked its first nearly cont i ne nt w ide war, has failed to unseat Lau-
re nt Kabila’s go v e r n me nt. A compre he nsive cease-fire agre e me nt ne go t iated in Lusaka
p ro v ides a hopeful road map to re g io nal peace, if the int e r nal and ex t e r nal bellige re nt s
c hoose that path.

T h ree int e g ral issues must be addressed in order to ma ke possible stability and state
c o ns t r uc t ion in the Congo: a mo re equitable distribution of political and econo m ic
power thro u g hout the Congo; a mo re effective count e r i ns u rge ncy campaign against the
no nstate actors that cont i nue to feed off the Congolese vacuum and destabilize ne ig h-
b o r i ng count r ies; and a mo re cohe re nt strategy for addre s s i ng the boiling cauldro n
called the Kivus, the easternmost re g ion of the Congo .

On a funda me ntal level, the re v e r b e ra t io ns of the 1994 Rwandan ge no c ide and the
e ns u i ng re f u gee crisis in eastern Za i re cont i nue to echo thro u g hout Cent ral Africa. If this
legacy of ge no c ide and the crisis of legitimacy of the Congolese state cont i nue to re ma i n
u n resolved by the re g ion and una ddressed by the world, the war will likely cont i nue and
A f r ica’s efforts to fo rge its own re na i s s a nce will be severely unde r m i ne d.

Two issues of int e r na t io nal principle have collided in the Congolese conflagra t ion. On
t he one hand is the int e r na t io nal oblig a t ion to counter the threat to int e r na t io nal peace
a nd security—and the threat of ge no c ide—posed by the ex - FA R / I nt e ra h a mwe (the fo r-
mer Rwandan army and its allied militias which perpetrated the ge no c ide) and othe r
m i l i t ias using Congolese soil as a base from which to launch attacks into ne ig h b o r i ng
c o u nt r ies and wreak havoc in the Congo. On the other hand is the need to uphold the
s o v e re ig nty and territorial integrity of the Congo and other states in the re g ion. In
re s p o nse to a lack of serio u s ness on the part of the Congolese go v e r n me nt re g a rd i ng the
first princ i p l e, Uganda and Rwanda overran the second principle and attempted to over-
t h row that go v e r n me nt. Sig n i f ic a nt l y, the cease-fire agre e me nt ne go t iated in Lusaka
a f f i r med both princ i p l e s. It recognized that the Congo’s territorial integrity cannot b e
re s t o red fully until its soil is no longer used as a launc h i ng pad for attacks committed
by ge no c ida i re s, and that the bellige re nts in the war must work together to fulfill the
re q u i re me nts of these two princ i p l e s.

T he August 1998 invasion of the Congo by Rwanda and Uganda and Rwanda’s brutal
c o u nt e r i ns u rge ncy tactics in the Congo against the ex - FA R / I nt e ra h a mwe have re duc e d
ma ny African go v e r n me nts’ sympathies for the ant ige no c ide age nda and inc re a s e d
re g io nal impatie nce with Rwanda and Uganda and their vio l a t ion of Congolese sover-
e ig nt y. This situa t ion in turn has inc reased Rwanda’s sense of isolation and its justifi-
able belief that little int e r na t io nal support will be fo r t h c o m i ng for its effort to count e r
t he ge no c ida i re s. 

To further complicate ma t t e r s, nearly all of the sig na t o r ies to the cease-fire have
moved militarily in ways that threaten the agre e me nt. Most no t a b l y, tens io ns between
erstwhile allies Uganda and Rwanda burst vio l e ntly into the open in August 1999,
t h re a t e n i ng fo r w a rd mo v e me nt on the impleme nt a t ion of the cease-fire agre e me nt. If
re g io nal int e rests are not harmonized and a common age nda not re c o ns t r ucted soon, the
C o ngo and the surro u nd i ng re g ion will re main at war for the fo reseeable future, with
i nc re a s i ngly dire cons e q u e nces for civilian populatio ns, and ra i s i ng for the first time
s i nce the 1960s the prospect that this vast country could de ge ne rate into irre v e r s i b l e
s t a t e l e s s ne s s.
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It should not be fo rgotten that the int e r na t io nal community shares re s p o nsibility fo r
t he cont i nua t ion of this culture of impunity, from its ig no r i ng the 1972 ge no c ide agains t
Hutus in Burundi; to its ge ne rous Cold Wa r - e ra support to Mobutu; its support for the
R w a ndan re g i me, which committed the 1994 ge no c ide; its lack of re s p o nse to the ge no-
c ide itself; and its ma i nt e na nce of and fa i l u re to disarm the ge no c ida i res in the re f u ge e
camps in the two years fo l l o w i ng the ge no c ide. The need for the int e r na t io nal commu-
nity to support the impleme nt a t ion of the Lusaka cease-fire agre e me nt pro v ides a ma j o r
opportunity for a belated assumption of its re s p o ns i b i l i t ie s.

T he Lusaka cease-fire agre e me nt endeavors to halt the int ra - C o ngo war, end the
ex t e r nal attempt to overthrow the go v e r n me nt, and coord i nate efforts to contain and
disarm fo re ign militias based in the Congo. It seeks a stra t e g ic re a l ig n me nt mo re fo c u s e d
on shared threats to re g io nal security. The agre e me nt starts a process toward re s t o r i ng
a common but info r mal unde r s t a nd i ng of the problem created by the Congolese vacuum
a nd a re c o g n i t ion of the no nstate actors as the principal source of instability in Cent ra l
A f r ica. The Lusaka agre e me nt legitimizes and int e r na t io nalizes the pursuit of the s e
ge no c ida i res and other no nstate actors and enlists the commitme nt of the Congo l e s e
go v e r n me nt in the effort. Until these militia fo rces are clearly treated as a threat to
i nt e r na t io nal peace and security, the Congo will cont i nue to be a bre e d i ng gro u nd fo r
re g io nal conflict. Lend i ng full support to the Lusaka agre e me nt gives the int e r na t io na l
c o m munity an opportunity to help counter the cont i nu i ng threat of ge no c ide and
re g io nal ins t a b i l i t y.

Multinational War with a Multiplicity of Intere s t s
T he two re c e nt Congolese civil wars have been driven in large part by Rwanda’s war

with the ex - FA R / I nt e ra h a mw e, Uganda’s conflicts with various Sudan-supported militia s,
of f ic ial Congolese support for or tolera t ion of these fo rc e s, and the ins e c u re position of
C o ngolese Tutsi populatio ns. The Kabila go v e r n me nt was installed by the re g io na l
a l l ia nce that toppled Mobutu but then aroused the ire of all of its patro ns by its chaot-
ic ma na ge me nt of the post-Mobutu era. Ho w e v e r, when Rwanda and then Uganda mo v e d
to topple Kabila, what was left of the re g io nal allia nce crumbled, and other African coun-
t r ies moved to Kabila’s de f e ns e. Most sig n i f ic a nt l y, Zimbabwe could not count e na nce the
attempt to overthrow Kabila in its perceived backyard, while Angola felt this de v e l o p-
me nt stre ng t he ned the Na t io nal Un ion for the Total Inde p e nde nce of Angola’s (UNITA’ s )
h a nd in the re g ion. 

T he Congolese war today is fa s h io ned from a long chain of int e r l o c k i ng African con-
f l ic t s. These inc l ude :

•  The Congolese go v e r n me nt versus assorted rebel gro u p s
•  The Rwandan go v e r n me nt versus the Congolese go v e r n me nt
•  The Rwandan go v e r n me nt versus Rwandan ins u rge nt s
•  The Ugandan go v e r n me nt versus Sudan-supported re b e l s
•  The Ugandan go v e r n me nt versus the Congolese go v e r n me nt
•  T he Ugandan and Rwandan go v e r n me nts versus the Zimbabwean and

A ngolan go v e r n me nt s
•  Rwanda n - b a c ked Congolese rebels versus Uganda n - b a c ked Congolese re b e l s
•  The Ugandan go v e r n me nt versus the Rwandan go v e r n me nt
•  The Burund ian go v e r n me nt versus Burund ian rebel fa c t io ns
•  The Angolan go v e r n me nt versus UNITA and any o ne who supports UNITA
•  Ma i - Mai eleme nts versus the Rwandan go v e r n me nt and RCD (Rally for Con-

golese Demo c racy) fo rc e s
•  Suda nese go v e r n me nt versus the Ugandan go v e r n me nt
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S i nce the advent of this war in August 1998, Kabila has been able to cons o l idate polit-
ical support with a na t io nalist appeal both for Congolese sovere ig nty and to ant i - Tu t s i
p re j ud ic e. But de s e r t io ns and military setbacks have fo rced the Congolese go v e r n me nt
a nd its allies inc re a s i ngly to rely on the support of ex - FA R / I nt e ra h a mw e, ADF (the Allie d
D e mo c ra t ic Fro nt of Uganda), and FDD (Forces for Demo c racy and Developme nt fro m
B u r u ndi) units to slow the advance of its oppone nt s. As early as November 1998, the UN
C o m m i s s ion on Arms Flows charged the Congolese go v e r n me nt with cons t r uc t i ng an
a l l ia nce with fo rces that committed the 1994 ge no c ide in Rwanda. The Congo l e s e, Ugan-
da ns, and Rwanda ns dispute which came first: coopera t ion with the ge no c ida i res (the
U g a ndan and Rwandan view) or the re b e l l io n / i nt e r v e nt ion (the Congolese view). 

On the rebel side, the RCD and MLC (Mo v e me nt for the Libera t ion of the Congo) are
both collectio ns of ind i v idua l s, political partie s, and militia fo rc e s. Both the RCD and
MLC are heavily de p e nde nt on Rwanda and Uganda, re s p e c t i v e l y, for military support.
a l t hough their ability to conduct inde p e nde nt opera t io ns is inc re a s i ng. The partie s — t he
rebels and their go v e r n me nt backers alike—have overlapping but not ide nt ical age nda s
a nd int e re s t s. For exa m p l e, the RCD re p re s e nts a number of differe nt int e rest gro u p s,
only some of which answer to Rwanda’s ins t r uc t io ns. Amo ng these groups are unre c o n-
s t r ucted Mo b u t u i s t s, ge nu i ne pro g re s s i v e s, and political opportunists. The perc e p t io n
that the Rwandan go v e r n me nt cont rols the RCD has effectively pre v e nted it from de v e l-
o p i ng much gra s s roots support in the territories no m i nally under its cont rol, so that it
has yet to become a fo rce greater than the sum of its parts. 

P ro b l e ms have eme rged between Bany a mu l e nge (Congolese Tutsi from South Kivu)
e l e me nts of the RCD and the Rwandan go v e r n me nt, and of f ic ials of both see certain tac-
t ics and behaviors of the other as unde r m i n i ng their shared objectives. Some Bany a mu-
l e nge leaders say the issue of their phy s ical ins e c u r i t y — exacerbated by the two Congo
wars—is being used by Rwanda as a ra t io nale for its int e r v e nt ion. Ne v e r t he l e s s, if issues
for which Bany a mu l e nge fo rces are fig ht i ng are not addressed in the re s o l u t ion of the
c u r re nt conflict, a third war could erupt some time in the no t - t o o - d i s t a nt future.

R wanda, Uganda, and Burundi
U g a nda has moved mo re aggressively since the end of the Lusaka ne go t ia t io ns to

assert its int e rests militarily, through support to rebel MLC advanc e s, cons o l ida t ion of
c o nt rol in Kisangani, and pro mo t ion of Wamba dia Wamba as the leader of the RCD.

U g a nda’s conflict with Sudan is in part dr i v i ng its involveme nt in the Congo, as Suda n
supports a variety of Ugandan militias to launch cro s s - b o rder attacks from Congo l e s e
soil. The most notable militia is the ADF. Despite Uganda’s support to oust Mobutu, the
e s t a b l i s h me nt of what was hoped would be a go v e r n me nt mo re supportive of borde r
security prio r i t ie s, and Uganda’s substant ial opera t io nal inde p e nde nce in border re g io ns,
ADF militia attacks across the Congolese border have not diminishe d. As a result of the s e
a t t a c k s, the hu ma n i t a r ian and security situa t ion in the Rwenzori mo u nt a i ns re g ion of
southwest Uganda has de t e r io ra t e d. Over 100,000 people have been displaced in
B u ndibugyo and Kasese distric t s. 

R w a nda has a number of direct and ind i rect objectives behind its cont i nu i ng
i n v o l v e me nt in the Congo: security pro mo t ion, by displacing its war into the Congo and
t hus mo v i ng associated hu man rig hts and security pro b l e ms out of northwest Rwanda ;
na t io n - b u i l d i ng, in order to leave behind a struc t u re in the Congo that can fill the cur-
re nt vacuum of authority; econo m ic ex p a ns ion and comme rc ial de v e l o p me nt, thro u g h
t he ex p l o i t a t ion of mine rals now and the re ro u t i ng of tra de routes toward the east in
t he future; and hu man rig hts pro mo t ion, by pro t e c t i ng Congolese Tutsi populatio ns and
e ns u r i ng that ethnic cleans i ng or worse will not befall those populatio ns. Inde e d, Con-
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golese Fore ign Minister Ye ro d ia told us that he worries that the Rwandan and Uganda n
fo rces will not want to leave the Congo until the last ex - FA R / I nt e ra h a mwe has been
c a p t u re d.

It is important to unde r s t a nd the cont ext of tra u ma t i z a t ion and sie ge me ntality that
t he 1994 ge no c ide, the post-1993 ethnic cleans i ng efforts in the Kivus, and 1996–98
ex - FA R / I nt e ra h a mwe assault on northwest Rwanda have pro duced in the Rwandan lead-
ership. Ag a i nst the backdrop of a lack of int e r na t io nal support for the effort to count e r
t he ge no c ida i re s, Rwanda acts as if its end s — t he era d ic a t ion of the threat of ge no c ide —
justify its me a ns, no matter how unw e l c o me by or costly to local Congolese populatio ns.

Hu ge pro b l e ms accompany Rwanda’s cont i nu i ng int e r v e nt ion in the DRC: inc re a s e d
i nstability in eastern Congo; alie na t ion of Congolese populatio ns against Rwanda, with
t he latter seen as a fo rce of occupation and puppet master of the RCD; the ange r i ng of
o t her African count r ie s, which re s e nt Rwanda’s tactics and are suspic ious that its age n-
das are irre de ntist and econo m ic in na t u re; the de l e g i t i m i z a t ion of the ant ige no c ide
e f fort; inc re a s i ng re s e nt me nt of local populatio ns against Congolese Tutsi, thus iro n i-
cally inc re a s i ng Tutsi insecurity as long as Rwandan fo rces are on Congolese soil;
u nde r m i n i ng of local Congolese efforts at coex i s t e nce and re c o nc i l ia t ion; and fueling
of perc e p t io ns that Rwanda and Uganda have territorial ambitio ns in the Congo ,
p e rc e p t io ns that Kabila and some of his allies actively pro mo t e.

The Rebel Signature s
Te ns io ns and disagre e me nts between Uganda and Rwanda over the pro s e c u t ion of the

C o ngolese war, exacerbated by local disputes over the cont rol of re s o u rc e s, ma n i f e s t e d
t he mselves at the worst possible junc t u re, when the go v e r n me nts and rebels were re a dy
to sign the cease-fire agre e me nt in Lusaka. The issue of the rebel sig na t u res has been a
p u re power play on the part of the rebels and their backe r s. The process of de t e r m i n i ng
t he RCD’s leadership has been disputed and has reflected the differe nce in approach to
t he re b e l l ion between Rwanda and Uganda .

D u r i ng the second week of August 1999, this dispute erupted into open conflict in
K i s a ngani between competing fa c t io ns, with the support and involveme nt of Uganda
a nd Rwanda. It is re ma r kable that these two go v e r n me nts would allow their disputes to
de t e r io rate in this ma n ne r, jeopard i z i ng the Lusaka peace agre e me nt. Uganda is tra i n-
i ng militia to support Wamba dia Wamba, who he re t ofo re had no fo rc e s, while Rwanda
has actively suppressed local support for Wamba in Kisangani. Rwanda and the RCD-
G o ma leadership have little popular support in Kisangani, whe re re s e nt me nt is building
a g a i nst Rwanda. Ne v e r t he l e s s, Uganda’s arming and ma r s h a l l i ng of support for Wa m b a
was provocative and ill-time d, even if his ex p u l s ion from the leadership of the RCD was
“ u nde mo c ra t ic,” as he and the Uganda ns charge. 

Just at the time when Ethio p ia and Eritrea are closing in on the end of their de s t r uc-
tive war, ano t her conflict between erstwhile allies Uganda and Rwanda appeared to be
in the ma k i ng. But the leadership of both go v e r n me nt s, de t e r m i ned not to allow this
to happen, sig ned a cease-fire and coopera t ion agre e me nt after int e nsive discussio ns
a nd with the cons t r uctive cont r i b u t ion of U.S. envoys. The Rwanda - U g a nda agre e me nt
c rafted a creative solution to the impasse over the rebel sig na t u re s, allowing all fifty
of the RCD’s fo u nd i ng members to sign the cease-fire do c u me nt. But if the spirit of
c o m p romise is not sustaine d, both count r ies will walk over the edge of the cliff toge t h-
e r, because no one will unde r s t a nd or support their re a s o ns for conflic t .

B u r u ndi also faces ins u rge nt attacks from two Hutu rebel mo v e me nts based in the
C o ngo — t he FDD and Pa l i p e hutu. Governme nt fo rces have deployed to eastern Congo
to conduct count e r i ns u rge ncy opera t io ns, some t i mes in coord i na t ion with Rwanda n ,
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U g a ndan, and RCD fo rc e s. Burundi was not of f ic ially recognized as one of the ex t e r na l
b e l l ige re nts at the Lusaka peace talks, and thus was not a sig na t o r y. Ne v e r t he l e s s, the
B u r u nd ian rebel groups were bra nded by the Lusaka agre e me nt as no nstate actors that
must be disarme d. The rebels will probably seek to go to Burundi or Ta n z a n ia if the i r
d i s a r ma me nt appears immine nt .

Allies Supporting Ka b i l a
Zimbabwean Pre s ide nt Mugabe refused to accept the move by Rwanda and Uganda

to unseat Kabila and deployed his sig n i f ic a nt military fo rces to Kabila’s de f e ns e. The eco-
no m ic benefits—a secondary objective—came quic k l y, as a ma na ge me nt cont ract fo r
G e c a m i ne s, the main Ka t a ngan mining parastatal, was tra ns f e r red to two Zimbabwean
c o m p a n ie s. 

S i nce sig n i ng the cease-fire accord, Zimbabwean fo rces are re g ro u p i ng, fo r t i f y i ng
de f e ns e s, and conc e nt ra t i ng troops in certain are a s. Zimbabwe appears to have a stro ng
c o m m i t me nt to withdra w i ng fo rces as soon as possible, as do me s t ic sent i me nt agains t
its involveme nt in the war and econo m ic pre s s u res mo u nt. Zimbabwe needs an ho no r-
able exit, which a properly impleme nted Lusaka agre e me nt pro v ide s.

A ngola’s overrid i ng int e rest is to contain UNITA’s mo v e me nts thro u g hout the re g io n ,
p a r t icularly its ability to re s u p p l y. The Angolan go v e r n me nt perceived some link between
R w a nda, Uganda, and UNITA at the outset of the war, and the ins e r t ion of its fo rces sur-
prised Rwandan troops advanc i ng on Kinshasa and saved Kabila’s go v e r n me nt. But sinc e
t he beginning of 1999, Angola has been withdra w i ng most of its fo rces from DRC soil in
re s p o nse to the re s u m p t ion of its int e r nal war with UNITA. Ne v e r t he l e s s, the Ango l a n
go v e r n me nt still sees cont rol of the cent ral go v e r n me nt in Kinshasa and of the borde r
a reas of Bandu ndu, Western Kasai, and Ka t a nga as matters of vital int e rest, me a n i ng
that a direct threat to Kabila’s go v e r n me nt in these areas could once again entail swift
a nd massive Angolan int e r v e nt io n .

O t her count r ies are less re l e v a nt to the Congolese go v e r n me nt’s de f e ns e. Effo r t s
i nc l ude Na m i b ia’s political and symbolic military support; Chad and Libya’s military aid ;
a nd Sudan’s occasio nal aerial bombings of rebel positio ns, arms tra nsfers to the Con-
golese go v e r n me nt, and support to the no nstate actors.

Nonstate Ac t o rs and Kivu Elements
T he Lusaka cease-fire agre e me nt ide nt i f ies nine no nstate actors targeted for disar-

ma me nt. The ex - FA R / I nt e ra h a mwe have benefited most from the DRC conflict. Rearme d
by the Congolese and Zimbabwean go v e r n me nt s, they have ex p e r ie nced a re j u v e na t io n .
S o me of the key ring l e a ders of the ge no c ide, such as Gene ral Augustin Bizimu ngu, are
a l l e ged to be comma nd i ng ex - FA R / I nt e ra h a mwe fo rces in the Congo, whose numbers are
e s t i mated to be between 10,000 and 30,000. If the Lusaka agre e me nt is impleme nt e d,
s o me ex - FA R / I nt e ra h a mwe units will likely disperse in search of frie nd l ier terra i n ,
w h ich mig ht be fo u nd in the Kivus with some of the Ma i - Mai and FDD units, or in Congo -
B razzaville or the Cent ral African Republic. This dispersal will lead to a furthe r
i nt e r na t io na l i z a t ion of the ge no c ida i res problem, ma k i ng UN Security Council enfo rc e-
me nt of the embargo against them even mo re vital. It will also lead to furthe r
f ra g me nt a t ion of the ineffective Congolese military, as its fro nt l i ne militia pawns are dis-
a r med or re l o c a t e. Some hope mig ht be derived from the da ma g i ng impact these units
have had on Congolese commu n i t ie s, leading ma ny to reject their pre s e nc e.

T he re c e nt historical cont ext of the Kivus pro duces its own impetus to pro l o ng the
c o n f l ict. Eastern Congo—closely linked to Rwandan and Burund ian instability—has pro-

The Lusaka cease-fire agre e m e n t

identifies nine nonstate acto r s

ta rgeted for disarmament.

6

Z i m b a bwe needs an

h o n o rable exit, which a

p roperly implemented

Lusaka agreement prov i d e s.



v ided fuel for wave after wave of fires thro u g hout the Congo and the bro a der re g io n ,
b e g i n n i ng with Mobutu’s ma n i p u l a t ion of the Bany a r w a nda citizenship issue, to the
influx of Rwandan re f u gees fo l l o w i ng the 1994 ge no c ide, to the re a r m i ng of the ge no-
c ida i res in the re f u gee camps, to the efforts to ethnically cleanse the Congolese Tu t s i
f rom North Kivu, to the ig n i t ion of both the 1996–97 war and the curre nt conflict. 

D u r i ng the past year, Rwanda’s displaceme nt of its war with the ex - FA R / I nt e ra h a mw e
i nto DRC has had an ex t re mely negative effect on the Kivus by inc re a s i ng insecurity and
d i s p l a c e me nt and pre v e nt i ng econo m ic re c o ns t r uc t ion and ex p a nded tra de. The longe r
t he war cont i nu e s, the mo re cond i t io ns ripen for warlordism. All of the parties inc re a s-
i ngly are arming the mselves to protect their int e re s t s. Ma n i p u l a t ion of ethnic differe nc e s
in the Kivus fed by hate-mo nge r i ng and econo m ic insecurity is perhaps the key con-
tributor to instability in the eastern DRC.

Ma i - Mai eleme nts pro v ide an exa m p l e. Ma i - Mai have tra d i t io nally been a local de f e ns e
mechanism for the pro p e r t ies of local commu n i t ie s. These ind ige nous militia have been
involved in ma ny of the uprisings that have occurred in the re g ion since the colonial peri-
o d. The re are ind ic a t io ns that Rwanda’s occupation of certain areas of the Congo is being
used by some Ma i - Mai leaders to mobilize beyond peasant militias in local areas and even
develop ad hoc allia nces with FDD and Int e ra h a mwe units.  This mo b i l i z a t ion can take on
a stro ng ant i - Tutsi edge, although some leaders told us that the re is no t h i ng inhe re nt l y
a nt i - Tutsi about the Ma i - Mai mo v e me nt, as ma ny of the groups had actually fo r med to
de f e nd against Bany a r w a nda Hutu enc ro a c h me nts on their land s. Their associa t io ns with
I nt e ra h a mwe units are tactical, and likely do not re p re s e nt a sharing of the latter’s
ge no c idal ide o l o g y. Some Ma i - Mai leade r s — i nc l ud i ng key comma nders Dunia and Lou-
e t c h a — realized that they could not re main completely autono mous and atomized and
that they ne e ded to coalesce and coord i nate to a greater de g re e. The ero s ion of alterna-
tive community struc t u re s, the de t e r io ra t ion of alternative me a ns of livelihood for young
men, and the ease of access to arms accelerates Ma i - Mai re c r u i t me nt. 

O u t s ide of the Ma i - Mai struc t u re, Congolese Hutu commu n i t ies in North Kivu also
have militia s, we were told, which primarily protect agric u l t u ral int e re s t s. Ma i - Mai lead-
ers ma i ntain that their militia is primarily ant i - R w a ndan, count e r i ng what they see as
an attempt by Rwanda ns to use Kivu as an outlet for their de mo g ra p h ic and econo m ic
p ro b l e ms. In this vie w, while Hutu Bany a r w a nda and Ma i - Mai may at pre s e nt find the m-
selves in tactical allia nces against Congolese Tutsi, these arra nge me nts are inhe re nt l y
u ns t a b l e, as the Ma i - Mai view all Congolese Hutu and Tutsi as a thre a t .

Economic and Social Roots of Congolese Conflict
T he fre e - for-all over Congo’s vast na t u ral re s o u rces fuels the conflict. Some bellige r-

e nts are using state military budgets to fina nce their involveme nt in the war while
i nd i v iduals close to the leadership plunder the vast re s o u rces of the Congo. This amo u nt s
to state subsid i z a t ion of personal enric h me nt. Even for those that are not bene f i t i ng
p e r s o na l l y, all parties to the conflict are ex p o r t i ng mine rals to help de f ray war ex p e ns-
e s. This self-fina nc i ng of the war effort also re duces the potency of do nor levera ge fo r
p e a c e.

T he Congolese go v e r n me nt has sought to take over cont rol of dia mo nd sales, has out-
lawed such sales in do l l a r s, and is seizing goods de s t i ned for export and ex p o r t i ng the m
d i re c t l y. Rwanda is ex p o r t i ng tantalite and other mine ra l s, while Uganda is ex p o r t i ng
gold and dia mo nd s. Zimbabwe may be earning $10 million a mo nth in dia mo nd ex p o r t s,
a nd is gird i ng to protect Mbuji-Mayi’s mine s — K i nshasa’s key re ma i n i ng re v e nu e
s o u rc e — f rom possible attack.

The longer the war continues,

the more conditions ripen fo r

wa r l o rd i s m .
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C o m p e t i t ion for land, re s o u rc e s, and fa v o red positio ns in a poverty-stric ken envi-
ro n me nt fuels rivalries between Tutsi and no n - Tutsi populatio ns. The pre v a l e nce of
m i ne rals and export crops thro u g hout re b e l - c o nt rolled territories and the value of land
in areas such as Masisi in North Kivu inc reases the stake s. Econo m ic collapse and de mo-
g ra p h ic pre s s u re feeds ins e c u r i t ies and re s e nt me nt, pro v id i ng a fertile gro u nd fo r
re c r u i t me nt into various military fo rc e s.

T he re is tre me ndous ant i - Tutsi and ant i - R w a ndan sent i me nt thro u g hout the Congo .
Mobutu’s go v e r n me nt used ant i - Tutsi sent i me nt as a mo b i l i z i ng fo rce in the mid - 1 9 9 0 s.
Kabila’s go v e r n me nt used it mo re overtly early in the war, with go v e r n me nt of f ic ia l s
e nc o u ra g i ng mobs to kill Tu t s i s. To da y, local civil society leade r s — i nc l ud i ng chu rch of f i-
c ials—in the Kivus use this da nge rous weapon, ex p l o i t i ng re s e nt me nt against Rwanda ’ s
o c c u p a t ion. Civil society leaders in North and South Kivu told us that Kabila inc re a s e d
his popularity when he threw out the Rwanda ns and launc hed an ant i - Tutsi campaig n .
T hey told us that if the Bany a mu l e nge were to be given block citizenship, it would pro-
duce even greater unrest and vio l e nc e. Ma ny leaders say that the longer the war dra g s
on, the mo re pro b l e ma t ic coex i s t e nce become s. 

S o me Kivu re s ide nts report an inc rease in the use of racist ideology (partic u l a r l y
a nt i - Tutsi sent i me nt) for mo b i l i z a t ion. The re is a rise in the use of hate tracts and pro-
p a g a nda, although the orig i ns of much of the litera t u re are unc l e a r. Such tactics have
fed Ma i - Mai re c r u i t me nt. 

T he longer the war keeps rumbling along and the vacuum of go v e r na nce persists, the
mo re opportunities will exist for an inc rease in tra ns na t io nal threats based in or ema-
na t i ng from the Congo. For exa m p l e, the combina t ion of Congo’s re s o u rces and lack of
re g u l a t ion could be exploited by mo ney launde re r s, drug and dia mo nd smu g g l e r s, arms
de a l e r s, sanc t io ns busters, or even terro r i s t s. Deadly diseases alre a dy constitute a thre a t ,
a nd an inability to contain potent ial epide m ics also should be cons ide red a tra ns na t io na l
t h reat, given pre v ious outbreaks of the Ebola virus and other virulent diseases.

Po l i cy Responses
As me nt io ne d, three issues must be addressed to bring peace to the Congo: equitable

d i s t r i b u t ion of power thro u g hout the Congo; int e g ra t e d, coord i nated and mu l t i fa c e t e d
c o u nt e r i ns u rge ncy campaig ns against the no nstate actors that cont i nue to feed off the
DRC vacuum and destabilize ne ig h b o r i ng count r ies; and a cohe re nt strategy for addre s s-
i ng the boiling cauldron called Kivu. The Lusaka agre e me nt attempts to address the first
two issues but fails to fully elaborate a strategy for re s o l v i ng the complex issues spe-
c i f ic to eastern Congo. 

If the int e r na t io nal community is serious about peace in Cent ral Africa, me a n i ng f u l
support for the Lusaka agre e me nt for addre s s i ng the first two issues is re q u i re d, as is a
c o ncerted effort to unde r s t a nd better and re s p o nd to Kivu-based pro b l e ms that are no t
dealt with by the agre e me nt. This me a ns that some kind of peace divide nd must be
fo r t h c o m i ng for all parties willing to eng a ge in a process towards peace. The Un i t e d
S t a t e s, European Un ion (EU), World Bank, UN de v e l o p me nt age nc ie s, and other do no r s
must be pre p a red to allocate or shift re s o u rces imme d iately to support both the Lusaka
a g re e me nt’s impleme nt a t ion and the bro a der prio r i t ies outlined below. If the int e r na-
t io nal community does not pay no w, it will be fo rced to pay much mo re later in furthe r
ro u nds of crisis re s p o ns e.

S uccess will re q u i re the use of both inc e ntives and pre s s u res du r i ng the impleme nt a-
t ion pro c e s s. In add i t ion to the pro v i s ion of aid as an inc e nt i v e, pre s s u res must be exe r t-
e d. Discussion could center aro u nd specific and gra duated sanc t io ns that would be
a p p l ied uniformly against any violator of the Lusaka terms. And when the United Na t io ns
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a nd OAU endorse the agre e me nt, any country that violates the agre e me nt — s ig natory or
no ns ig na t o r y — t h rough the pro v i s ion of arms or sanc t uary to the no nstate actors sho u l d
be sanc t io ne d. All sides in the conflict think that the others need to be pre s s u red to
i m p l e me nt the agre e me nt in good faith, so a packa ge of tra ns p a re nt pre s s u res and
i nc e ntives should be cons t r ucted mu l t i l a t e ra l l y.

D o i ng so would re q u i re a much greater de g ree of int e r na t io nal coord i na t ion than
exists pre s e nt l y. Major do nors should give cons ide ra t ion to a Frie nds of Peace in the
C o ngo mechanism, which could harness int e r na t io nal actio ns and build on examples of
c o o rd i na t ion, such as the World Bank Trust Fund for the DRC. It could also help coor-
d i nate diploma t ic support for the agre e me nt’s impleme nt a t ion, particularly for the
i m p o r t a nt task of cajoling key parties to impleme nt fully all the pro v i s io ns of the agre e-
me nt, such as Rwanda’s timetable for withdrawal, Zimbabwe’s support for JMC actio ns,
a nd the Congo’s cons t r uctive partic i p a t ion in planning for the na t io nal dia l o g u e.

Each of these issues must be addressed at multiple levels. For example: 

•  T he question of citizenship status of Congolese Tutsi populatio ns re ma i ns ex p l o-
s i v e. A compre he nsive social, legal, and econo m ic strategy must be fa s h io ned fo r
this issue, inc l ud i ng community me e t i ngs on coex i s t e nc e, civic educ a t ion, fre e
mo v e me nt of people, econo m ic de v e l o p me nt, secure land tenu re, pro t e c t ion of
i nd i v idual and group rig ht s, and local de f e nse me c h a n i s ms. The law on citizens h i p
s hould be crafted with ma x i mum tra ns p a re ncy and cons u l t a t ion, and could be part
of a bro a der cons t i t u t io nal pro c e s s. Addre s s i ng the bro a der security conc e r ns of
C o ngolese Tutsi (without fuelling perc e p t io ns of special tre a t me nt) mig ht enhanc e
t he case for an earlier de p a r t u re of Rwandan tro o p s, a tra de - off that ma ny Con-
golese mig ht be willing to ma ke.

•  E l e me nts of the ex - FA R / I nt e ra h a mw e, the ADF, and other groups must be
s e p a rated from civilian populatio ns and disarme d. To conduct a successful coun-
t e r i ns u rge ncy campaign, strategists must deploy military, jud ic ial, political, socia l ,
a nd econo m ic tools. In northwest Rwanda, the Rwandan go v e r n me nt was
s uccessful in tra ns fo r m i ng what began as a brutal military of f e nsive against the
ex - FA R / I nt e ra h a mwe and suspected sympathizers into a mo re compre he ns i v e
c o u nt e r i ns u rge ncy opera t ion. The strategy involved the cre a t ion of local de f e ns e
g roups that acted as a “ne ig h b o r hood watch” against the Int e ra h a mw e, the
de v e l o p me nt of a popular educ a t ion campaign about the Int e ra h a mw e, the re i n-
t e g ra t ion of sizable numbers of ex - FAR into the Rwandan military, the pro v i s ion of
hu ma n i t a r ian support with limited do nor assistanc e, the ho l d i ng of local electio ns,
a nd the aggressive separa t ion—with local leade r s h i p — of armed and una r med ele-
me nts of the population. The JMC must adopt such an int e g rated stra t e g y, along
with a de mo b i l i z a t ion pro g ram aimed at re i nt e g ra t i ng no nge no c ida i res militia. 

E n c o u raging Peace Pro c e s s e s

National and Regional Leve l s
Even if it ultimately falls apart, it is important to recognize the tre me ndous achie v e-

me nt of the long and wind i ng African-led peace process that resulted in the Lusaka
c e a s e - f i re agre e me nt. Za m b ia, Ta n z a n ia, Mo z a m b i q u e, and South Africa all played cru-
c ial roles in bring i ng about a process which culminated in the cre a t ion of the ceasefire
do c u me nt, which addresses most of the funda me ntal issues fueling the conflict. The
United States also played an important behind - t he - s c e nes role in support of the Afric a n
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me d ia t ion, particularly through the partic i p a t ion at key junc t u res of Unde r s e c retary of
State Tom Pic ke r i ng, As s i s t a nt Secretary for African Affairs Susan Ric e, Special As s i s t a nt
to the Pre s ide nt Gayle Smith, and Special Envoy Ho w a rd Wo l p e.

At this critical junc t u re, while parties de t e r m i ne whe t her Lusaka will be impleme nt-
e d, it is imperative that the United States be actively eng a ged on a daily basis with all
of the partie s. In add i t ion to the work alre a dy being do ne by U.S. embassies in the
re g ion, Special Envoy Ho w a rd Wolpe—perhaps with an enhanced ma nda t e — a nd othe r
a p p ro p r ia t e, high-level assistance and personnel from Wa s h i ngton must work through in
g reat detail with all the parties (inc l ud i ng the rebels) each aspect of the agre e me nt .
C o m mon unde r s t a nd i ng of the way fo r w a rd in each area will be key du r i ng impleme nt a-
t ion, and cont i nuous discussion will be necessary aro u nd cont e nt ious issues, to
s u p p l e me nt the efforts of the JMC. Ide a l l y, this would be do ne in close coord i na t ion or
even jointly with EU Envoy Aldo Ajello and other key int e r na t io nal actors. 

At the na t io nal and re g io nal levels, just as in the Horn of Africa, me c h a n i s ms for bilat-
e ral technical and political cons u l t a t ion are ne e ded in the Great Lakes re g ion. For exa m-
p l e, the Rwandan and Ugandan go v e r n me nt s, assumed to be close enough that the y
would not cons ider coming to blows (just as was the case with Ethio p ia and Eritrea befo re
t heir war), re q u i re some kind of ins t i t u t io nalized channel of commu n ic a t ion on a bro a d
a r ray of issues, to which the United States and others could contribute technical assis-
t a nc e. The JMC will pro v ide a potent ial vehicle for re g io nal military coopera t ion and
dispute re s o l u t ion. And bilateral me c h a n i s ms for discussing future re l a t io ns are ne e de d
for all of the go v e r n me nts involved in the Congo, particularly between Rwanda and Congo .

O p p o r t u n i t ies for conflict re s o l u t ion between ne ig h b o r i ng count r ies and their own
i ns u rge nc ies must be supported as well. Enhanced efforts to accelerate the pace of the
B u r u nd ian peace talks in Arusha may be under way, and the re are ind ic a t io ns that some
e l e me nts of the ADF may be int e rested in ne go t ia t i ng with the Ugandan go v e r n me nt .

Local Leve l
In the Kivus, Rwanda, and Burundi, local populatio ns speak of the importance of

peaceful cohabitation, coex i s t e nc e, and even re c o nc i l ia t ion. Mo re enlig ht e ned leade r s
see the importance of ge t t i ng the ethnic - h a t red ge n ie back in the bottle befo re mo re
s e r ious da ma ge is do ne. Local initia t i v e s — s o me rooted deeply in gra s s roots conflic t
ma na ge me nt tra d i t io ns — p ro mo t i ng these values and ex p l o r i ng pra c t ical ways of living
t o ge t her occur thro u g hout the Great Lakes re g ion, usually with little outside support.
O t her efforts under way focus on campaig ns against the Int e ra h a mwe and separa t ion of
local populatio ns from militia fo rc e s. Much mo re could be do ne with very small amo u nt s
of flexible re s o u rces pro v ided to commu n i t ies whe re coex i s t e nce is occurring or being
p ro mo t e d.

B a ny a mu l e nge civilia ns will not be protected by laws alone, or by the Rwandan go v-
e r n me nt and/or the int e r na t io nal commu n i t y. The Bany a mu l e nge commu n i t y — a l o ng
with other Congolese Tutsi populatio ns — re q u i res social acceptanc e.  Some tra d i t io na l
l e a ders and int e l l e c t uals in South Kivu have begun conflic t - re s o l u t ion initia t i v e s
between Bany a mu l e nge and other local commu n i t ies or Ma i - Mai leade r s. These initia-
tives are unlikely to lead to truly stable outcomes as long as the war cont i nues and as
l o ng as the re is a vacuum of legitimacy at the level of the pro v i nc ial go v e r n me nt, whic h
for nearly a century has been the bro ker and gua ra ntor of such arra nge me nt s. 

S o me efforts have ma de pro g re s s. For exa m p l e, in an area called Kasiba whe re killing s
had left tens io ns very high, large community me e t i ngs were he l d, du r i ng which citizens
v e nted accusatio ns and discussed the way fo r w a rd. The commu n i t ies created a commit-
tee to follow through on re s o l u t io ns of the me e t i ng s, such as the re e s t a b l i s h me nt of the
livestock ma r ket. Other efforts are under way by Kivu commu n i t ies to separate civilia n
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p o p u l a t io ns from armed groups and to invite armed groups to lay down their weapons
a nd re i nt e g ra t e. It is in the cont ext of these kinds of initiatives that int e r na t io nal com-
munity re p re s e ntatives should be cont a c t i ng Ma i - Mai leade r s. Ig no r i ng them will only
s t re ng t hen their resolve to unde r m i ne na t io nal and re g io nal agre e me nts in de f e nse of
t heir perceived int e re s t s.

In North Kivu, an ins t i t u t ion called the Barza (the Council of the Wise)—in whic h
all eig ht ethnic groups re s id i ng in the re g ion participate—has been re s u r re c t e d. Dur-
i ng a series of cons u l t a t io ns, partic i p a nts established that no community has the rig ht
to question the na t io nality of ano t her commu n i t y, particularly on the basis of phy s ic a l
a p p e a ra nc e. They also de c ided that no one can be thrown out of a job or house on the
basis of ethnic origin. The Barza and other local ins t i t u t io ns try to address land and
o t her disputes befo re these issues re q u i re adjud ic a t ion. The Pa c i f ic a t ion Commission is
also pro mo t i ng coex i s t e nc e, and has held seminars involving re p re s e ntatives of differ-
e nt groups aimed at he l p i ng to revive tra d i t io nal authority and conflict re s o l u t io n
me c h a n i s ms. Efforts are also under way by Kivu-based groups to invite Congolese Tu t s i
re f u gees back to North Kivu. These local groups are building houses for the re t u r ne e s
a nd sens i t i z i ng the local commu n i t ie s. A mo re serious effort should be ma de to ana-
lyze these local efforts to de t e r m i ne which are ge nu i ne.

In add i t ion to int e rc o m mu nal me c h a n i s ms, ma ny of our interlocutors called for civic
e duc a t ion or peace educ a t ion campaig ns. Congolese no ngo v e r n me ntal org a n i z a t io ns
have launc hed a “Civil Society Campaign for Peace” that aims to unde r t a ke peace advo-
cacy initia t i v e s, pre p a re populatio ns for the na t io nal dialogue called for in the Lusaka
a g re e me nt, conduct surveys on the cons e q u e nces of the war, hold discussion and tra i n-
i ng sessio ns on conflict re s o l u t ion, develop written ma t e r ia l s, and stre ng t hen local
g roups and initiatives pro mo t i ng coex i s t e nce and re c o nc i l ia t ion. It will pro v ide an
i m p o r t a nt link between populatio ns in the east and west, as civil society org a n i z a t io ns
on all sides of the conflict will be partic i p a t i ng .

D e m o c ratic Institution Building
If impleme nted pro p e r l y, the na t io nal dialogue called for in the Lusaka agre e me nt

will be a major opportunity to address funda me ntal issues related to the re c o ns t r uc t io n
of the state. This initiative must be inc l u s i v e, involving partic i p a t ion from all Congo l e s e
re g io ns through consultative me c h a n i s ms and allowing ample time for full input.  The
s e l e c t ion of a ne u t ral facilitator will be ke y. The Congolese go v e r n me nt, re b e l s, politic a l
p a r t ie s, and civil society groups must all be properly re p re s e nted at the dia l o g u e.

T he RCD will press a number of issues at the dia l o g u e, inc l ud i ng fede ralism, re g io na l
a u t o no my, and citizenship rig hts for Bany a r w a nda populatio ns. Kivu re s ide nts in partic-
u l a r, to the ex t e nt that they are re p re s e nt e d, will press for a fede ral go v e r n me nt in the
C o ngo that will allow the Kivus to be ma na ged by Kivu re s ide nt s. This sent i me nt is
s h a red by leaders of other pro v i nces thro u g hout the DRC, and will be advocated stro ng-
ly in any debate about the na t u re of the state. The cons t i t u e ncy for de c e nt ra l i z a t ion and
f e de ralism has been very stro ng since the fall of Mobutu. The Kabila re g i me’s fa i l u re to
deliver on this with any cons i s t e ncy is its greatest political lia b i l i t y, although the issue
is count e r b a l a nced and obfuscated by the stro ng pull of na t io nalist sent i me nt enge n-
de red by the war. For fede ralism to be successful, the rig hts of mino r i t ies will have to
be protected by both jud ic ial and adm i n i s t rative oversig ht, and re s o u rce cont rol will
have to be devolved as well.

Most ex t e r nal actors have chosen not to eng a ge with the various rebel fa c t io ns and
a dm i n i s t ra t io ns, worried about the potent ial sig nal such eng a ge me nt mig ht send of sup-
port for the ins u rge ncy or a lack of concern for the Congo’s territorial int e g r i t y. But even
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a b s e nt eng a ge me nt, erro neous perc e p t io ns are wide s p read that this eng a ge me nt is
u nder way any w a y, particularly with respect to the United States.  Without any
p re s u m p t ion of re c o g n i t ion and as part of a tra ns i t ion process linked to the impleme n-
t a t ion of the Lusaka agre e me nt, the United States and other go v e r n me nts sho u l d
regularly and collectively eng a ge the RCD, MLC, political party of f ic ia l s, a nd civil socie t y
l e a ders in re b e l - held zones on a host of funda me ntal rig hts and de mo c racy issues.
I nc reased involveme nt by U.S.-based de mo c racy institutes du r i ng the tra ns i t ion perio d
l i n ked to the Lusaka impleme nt a t ion, with party and civil society re p re s e ntatives fro m
both east and west, should be planned now and be the subject of close coopera t io n
between key do nor go v e r n me nts and age nc ie s. The de v e l o p me nt of future leade r s h i p
s hould be a key objective thro u g hout the Congo .

Ne ig h b o r i ng count r ies must also be eng a ged as robustly as the Congo to ex p a nd
o p p o r t u n i t ies for political partic i p a t ion and accelerate tra ns i t io ns to de mo c ra t ic rule.
U.S. public stateme nts are mo re effective when they advocate for de mo c racy thro u g h-
out the re g ion ra t her than just in the Congo. The Lusaka process can be a catalyst fo r
p ro mo t i ng dialogue and de mo c racy thro u g hout the Great Lakes re g ion. Specific a l l y,
R w a nda should advance mo re ra p idly in its electoral sche du l e, mo v i ng to prefect and
p a r l ia me nt electio ns as soon as logistically possible; Burundi should address core issues
of power sharing within the cont ext of its Ta n z a n ia-based peace process; Uganda sho u l d
e ns u re a level playing field for its curre nt debates on the na t u re of pluralism and accept
t he popular will on the issue; and Zimbabwe should liberalize further in advance of the
next electio ns. Power sharing and inc l u s i v e ness in all of these count r ies will lay the
g ro u ndwork for elimina t i ng support for ins u rge nt s.

As in most African count r ie s, civil society in the DRC is a ra uc o u s, inc o ns i s t e nt ,
v i b ra nt collection of int e re s t s, ambitio ns, and aspira t io ns. Some groups are working on
behalf of their commu n i t ie s, ge nu i nely striving for de v e l o p me nt and coex i s t e nc e. Oth-
ers are simply re p a c ka ged political partie s. A disturbing fa c t o r, though, is the ex t e nt to
w h ich some civil society groups appear to be fueling the sent i me nt in the Kivus agains t
Tutsi or Rwandan populatio ns. Some of these civil society leaders are feeding to the out-
s ide world misinfo r ma t ion about the scope of hu man rig hts abuses by all partie s.
Because such abuses exist, misinfo r ma t ion finds receptive aud ie nc e s, particularly tho s e
s e e k i ng sens a t io nalist angles that can compete with Kosovo, Sie r ra Leone, and Suda n
for the world’s attent ion. Civil society is largely given a free ride in int e r na t io nal circ l e s
because of dutiful allegia nce to fre e dom of speech and assembly. But civil society mu s t
be challenged to use re s p o nsibly their influenc e, info r ma t ion channe l s, and leade r s h i p .

Human Rights Pro m o t i o n
As long as the ex - FA R / I nt e ra h a mwe re main a threat based in the Congo, Rwanda n

a nd Ugandan fo rces are unlikely to depart. In the east, in add i t ion to establishing the
rule of law, some closure will have to come on the issue of citizenship, and mino r i t y
r ig hts will have to be perceived to be ens u re d. At that junc t u re, if the ex - FA R / I nt e ra-
h a mwe threat were to be minimized, Rwanda would have no further justific a t ion fo r
re ma i n i ng in eastern Congo .

As me nt io ne d, the citizenship issue is ex p l o s i v e. The Congolese Tutsi population is a
m i nute perc e nt a ge of the na t io nal total. Although numbers are hotly disputed (we he a rd
e s t i mates that ra nged from 30,000 to one million), the total is likely less than one
p e rc e nt of the Congo’s population. The Lusaka cease-fire agre e me nt—to which the Con-
golese go v e r n me nt is a sig natory—put fo r w a rd the principle of citizenship for any o ne
in Congo at the time of inde p e nde nc e. This principle needs to be opera t io na l i z e d,
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a nd the approach to establishing the law on na t io nality should be consultative and
t ra ns p a re nt. 

R ig hts to land and land use are inex t r icably linked to legal questio ns re g a rd i ng
na t io na l i t y. Tra d i t io nal land use arra nge me nts allowed for ownership by the commu n i t y,
w h ich in turn allows those outside the community who petition the local chiefs for land
to use it. No n - Tutsi populatio ns in Kivu claim that Tutsi commu n i t ies are disre s p e c t f u l
of these tra d i t io ns and asserting ownership. Further pro b l e ms were inherited from the
d i s t o r t io ns re s u l t i ng from both the colonial plant a t ion econo my and the land gra b b i ng
du r i ng the Mobutu era. The issue of land use—like citizens h i p — needs to be addre s s e d
t h rough a consultative process that pro duces a fair and tra ns p a re nt way fo r w a rd, inc l ud-
i ng a way to inc rease everyone’s stake by improved land use patterns, ra t her than
simply adjud ic a t i ng disputes. Perhaps the U.S. Great Lakes Justice Initiative could pro-
v ide re s o u rces and fo r u ms for such a process to occur.

C re a t i ng the Int e r na t io nal Coalition Ag a i nst Geno c ide (IC AG), envisio ned by the
E ntebbe Summit partic i p a nts in Ma rch 1998, mig ht pro v ide a forum for mo re int e ns i v e
i nt e r na t io nal coord i na t ion in support of efforts to counter the ge no c ida i re s. This is par-
t icularly re l e v a nt in the cont ext of the impleme nt a t ion of the Lusaka agre e me nt and
would be an important adjunct to the JMC. Specific a l l y, IC AG could exa m i ne ways to
s t re ng t hen and enfo rce UN Security Council sanc t io ns against the ex - FA R / I nt e ra h a mw e
a nd their arms supplie r s, improve export cont rols and customs enfo rc e me nt thro u g ho u t
t he re g ion, create me c h a n i s ms for sharing key info r ma t ion and int e l l ige nce about
mo v e me nts of ge no c ida i res and their supplie r s, and help build do s s iers against ke y
ex - FA R / I nt e ra h a mwe fig u res still active in the DRC conflict. IC AG could contribute to
ma k i ng some of the ring l e a ders and comma nders int e r na t io nal fugitives and share
i n fo r ma t ion that could contribute to the arrest and tra nsfer of the accused to the Int e r-
na t io nal Criminal Tr i b u nal for Rwanda or to Rwanda’s jud ic ial system.

Hu man rig hts re p o r t i ng in eastern Congo has been pro b l e ma t ic due to the lack of fie l d
v e r i f ic a t ion of ma ny of the charges ma de. The UN Hu man Rig hts Commission must do
mo re ex t e nsive field re s e a rch befo re it ma kes sweeping allegatio ns. This need is re l e v a nt
not just to curre nt events but also to the process of fo l l o w i ng upon the ma s s a c res in
Za i re du r i ng the 1996-97 war. Uns u b s t a nt iated allegatio ns only feed the rumor mill and
fuel local de s i res to check Tutsi (and Hutu) aspira t io ns by whatever me a ns perceived to
be ne c e s s a r y. Iro n ic a l l y, this situa t ion inc reases impunity and vig i l a nte justic e. It also
ma kes coex i s t e nce mo re difficult by exa c e r b a t i ng int e rc o m mu nal re l a t io ns, partic u l a r l y
w hen false or exa g ge rated allegatio ns pass as fa c t .

Economic Development Support
In the mo nt hs fo l l o w i ng the sig n i ng of the Lusaka cease-fire agre e me nt, the

p ro v i s ion of fa s t - d i s b u r s i ng de v e l o p me nt and investme nt re s o u rces will be critic a l ,
e s p e c ially for the re h a b i l i t a t ion of the Kivu econo my. If it is difficult to ge ne ra t e
de v e l o p me nt fund s, greater flexibility in the use of hu ma n i t a r ian aid for de v e l o p me nt
purposes would go part way toward filling the gap. For the United States, the Offic e
of Tra ns i t ion Initia t i v e s, the Office of Fore ign Disaster As s i s t a nc e, Econo m ic Support
F u nd s, and Pe nt a gon dra w down funds will be important sources of support, in add i-
t ion to regular de v e l o p me nt assistanc e. The U.S. Cong ress must ma ke mo re fund s
available for cons o l ida t i ng Cent ral African peace, because in the zero-sum game of fo r-
e ign aid, inc reases for the DRC mean de c reases for the Nige r ian tra ns i t ion or othe r
p re s s i ng prio r i t ie s.

T h ro u g hout the DRC, the re is a pre s s i ng need to begin the process of cons t r uc t i ng a
v iable road network. At the most mic ro level, supporting local labor to build village ro a d s
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will inc rease profits go i ng to fa r mers by re duc i ng the need for midd l e men. Roads will
c o n nect people and help in the process of re u n i f y i ng the count r y.

E c o no m ic assistance should be part of the packa ge of inc e ntives used to lure Rwan-
dan militia fig ht i ng in the Congo back to Rwanda. Inc reased re s o u rces should be
t a rgeted to northwest Rwanda to cons o l idate the pro g ress ma de in bre a k i ng the ins u r-
ge ncy du r i ng the last year and to pre p a re local commu n i t ies for the re i nt e g ra t ion of
ex - m i l i t ia not accused of ge no c ide. This re i nt e g ra t ion would entail an ex t e nsive de mo-
b i l i z a t ion stra t e g y. The population must perceive quick econo m ic benefits from the
s uccessful campaign against the ex - FA R / I nt e ra h a mw e. This is a critical part of the
s t rategy of separa t i ng hard - c o re ge no c ida i res from othe r s — c i v i l ian and military—who
could return and re i nt e g rate into Rwandan society but fear re v e nge attacks or a pre-
s u m p t ion of guilt. 

In eastern Congo, de v e l o p me nt and hu ma n i t a r ian initiatives should endeavor to cre-
ate opportunities for ne ig h b o r i ng commu n i t ies to cooperate and mix for econo m ic and
s o c ial re a s o ns. Ethnic isolation should be count e red through support for ma r ke t s, re g io n-
al schools and other initiatives in a commo n - a reas stra t e g y. Resources also should be
used to support alternative livelihoods for those who otherwise perceive their best
o p t ion to be joining a Ma i - Mai unit.

R e g io na l l y, du r i ng the Lusaka agre e me nt impleme nt a t ion perio d, concerted effo r t s
s hould be ma de to advance re g io nal econo m ic planning, bring i ng toge t her go v e r n me nt s
in the re g ion to jointly cons ider initiatives to draw fo re ign investme nt, develop infra-
s t r uc t u re, and pro mote tra de in the re g ion. Comme rc ial and de v e l o p me ntal activities that
b r i ng mu t ual benefits will inc rease the shared stake in stability and pro mote collective
e f forts to protect peace and security. For exa m p l e, Uganda has long advocated the con-
s t r uc t ion of the Beni-Kisangani highway to link the At l a nt ic and Ind ian Oceans.

Enhancing Security
T he Lusaka agre e me nt ackno w l e dges that all states have a collective oblig a t ion to

f ig ht against and break ties with ge no c ida i re s. Rwanda believes this agre e me nt will
p ro v ide the necessary int e r na t io nal legitimacy to its efforts to counter ge no c ida i re s,
w he rever they are. It also legitimizes Uganda’s battles against Sudan-supported militia s,
A ngola’s pursuit of UNITA, and Burundi’s efforts to contain cro s s - b o rder rebel attacks.
L u s a ka can become a me a ns of inc reased pre s s u re on the FDD and Pa l i p e hutu to ne go-
t ia t e, the ex - FA R / I nt e ra h a mwe to return ho me, the ADF to disband, and UNITA to find
a l t e r native havens.

In short, fo r ma l i z i ng the re g io nal security fra mework that ne ig h b o r i ng states info r-
mally shared befo re this latest Congolese conflict would reunify the re g ion aro u nd a
c o m mon platform against the non-state actors that unde r m i ne the Congo’s territoria l
i nt e g r i t y. In advance of the Lusaka agre e me nt, the United States played a partic u l a r l y
i m p o r t a nt behind - t he - s c e nes role on this issue.

T he eastern allies fear that the Congolese and Zimbabwean go v e r n me nts will not con-
tribute to the collective task of tra c k i ng and disarming the ex - FA R / I nt e ra h a mw e, given
that the two go v e r n me nts are accused of tra i n i ng, equipping, and fig ht i ng along s ide
t hese fo rc e s. In an enc o u ra g i ng sign, a hig h - ra n k i ng Zimbabwean military of f ic ial told
u s, “If this war is to end, we have to surre nder these people to Rwanda and Uganda . ”
But on the other hand, a hig h - ra n k i ng Congolese military of f ic ial has said that the re are
no ex - FA R / I nt e ra h a mwe fig ht i ng with Congolese armed fo rces - a position that de f ie s
t he evide nc e, may enable these militia to diseng a ge and escape mo re easily, and ma ke s
i m p l e me nt i ng the Lusaka agre e me nt mo re diffic u l t .
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For their part, the Congolese go v e r n me nt and its allies do not believe that the Ugan-
dan and Rwandan go v e r n me nts are sinc e re about end i ng their effort to unseat Pre s ide nt
Kabila. The int e r na t io nal community must step up its efforts to build bridges between
t he bellige re nt s, especially in the early stages of peace agre e me nt impleme nt a t io n .

T he JMC is the key to the success of the ent i re cease-fire and subsequent peace con-
s o l ida t ion. It must ide nt i f y, assemble, re g i s t e r, and disarm no nstate militia s. Doing so
re q u i res a rupture of the militias’ curre nt tactical allia nces with the Congolese and Zim-
babwean go v e r n me nt s, and their separa t ion from civilian populatio ns tra v e l i ng with
t hem and often used as hu man shie l d s. To suc c e e d, int e r na t io nal support for the
m i s s ion will have to be robust: he l p i ng to plan for the logistical needs of the JMC;
p ro v id i ng tra nsport and commu n ic a t ion support to the observers and JMC units; sup-
p o r t i ng the cre a t ion of an int e l l ige nce and info r ma t ion net; cre a t i ng a mechanism to
q uarter and tra nsfer militia that are captured or surre nde r, and pro v id i ng the re s o u rc e s
necessary to ma ke it work; and supporting the re i nt e g ra t ion in Rwanda of combatant s
( i nto the army or civilian life) not accused of ge no c ide. In Opera t ion Jo i nt Ende a v o r, the
North At l a nt ic Treaty Org a n i z a t ion peace enfo rc e me nt mission in Bosnia, the well-
re s o u rced JMC process was cons ide red to be a vital mechanism for ens u r i ng complia nc e
with the peace agre e me nt. The United States should sponsor the event ual UN Security
C o u ncil re s o l u t ion that would give the JMC the appro p r iate enfo rc e me nt autho r i t y.

T he quick func t io n i ng of the info r ma t ion net will be an important confide nc e - b u i l d-
i ng me a s u re. It should be de p o l i t icized and confide nt ial, opera t i ng on the technical level
a mo ng military of f ic e r s, and well re moved from politic ia ns who mig ht use info r ma t io n
or sources in ways that would cause one or mo re parties to withdraw from the me c h a-
nism. Congo will re q u i re assura nces that ex - FA R / I nt e ra h a mwe units will not simply be
killed once they are ide nt i f ie d, but that the re are pro c e du res in place to differe nt ia t e
h a rd - c o re ge no c ida i res from others who were caught up in the war. The re will also have
to be some de c i s ion about whe t her every single member of every militia unit will be pur-
s u e d, or whe t her leadership struc t u res will be targe t e d. 

F u r t he r mo re, while the UN observers are de p l o y e d, civil affairs units should ma x i m i z e
t heir impact by supporting local efforts at building infra s t r uc t u re, and not lose this
opportunity to get a head start on the imme nse task of postwar re c o ns t r uc t ion. The UN
m i s s ion should also inc l ude hu man rig hts tra i ners and de v e l o p me nt of f ic e r s, to ma ke the
most of the de p l o y me nt perio d. 

T he re will have to be a clear and qua nt i f iable end state to the Lusaka agre e me nt
i m p l e me nt a t ion pro c e s s, to re a s s u re Congolese that the withdrawal of fo rces will occur
if certain objectives are met, and to re a s s u re the Rwanda ns and Uganda ns that the i r
objectives will be supported within the fra mework of the Lusaka impleme nt a t io n .

I nt e g ra t i ng DRC go v e r n me nt fo rces with those of the RCD and MLC will also be a dif-
f icult task, re q u i r i ng ex t e nsive ne go t ia t ion and int e r na t io nal oversig ht. The lack of a
c o ns i s t e nt chain of comma nd in the Congolese military will ma ke impleme nt a t ion of the
me rger ex t re mely pro b l e ma t ic. Zimbabwe is alre a dy working to develop a mo re compre-
he nsive system of Congolese military ra n k i ng so that the systems can be me rge d.

R e i nt e g ra t i ng ex - FAR into the Rwandan army has been a key ing re d ie nt to the
s t rategy of luring both re f u gees and no n - ge no c ida i re ins u rge nts back to Rwanda. The
R w a ndan army says that it has re i nt e g rated 14,000 ex - FAR since 1994. The like l i ho o d
that a high perc e nt a ge of the re ma i n i ng ex - FA R / I nt e ra h a mwe in the DRC are hard - c o re
ge no c ida i res ma kes an inc e ntive-based strategy for their return to Rwanda pro b l e ma t-
ic. Justice needs to be served for those guilty of ge no c ide. A blanket amnesty would
de s t roy efforts at bre a k i ng the cycle of impunity, but a blanket offer to allow all of
t hose in the Congo to return and only be judged if accused would be one eleme nt of a
c o m p re he nsive stra t e g y. Again, a mu l t i faceted count e r i ns u rge ncy strategy is ke y. The
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i nt e r na t io nal community should help in send i ng me s s a ges that it is safe to go back.
An important ing re d ie nt of the strategy would be de v e l o p me nt aid for fa c i l i t a t i ng re i n-
t e g ra t ion of those who do go back as well as for Rwandan plans to de mobilize over half
of its curre nt army. 

In the Congo itself, Rwandan and RCD fo rces should endeavor to be mo re pro t e c t i v e
of commu n i t ies being preyed upon by Int e ra h a mwe units and support local initia t i v e s
at separa t i ng civilian populatio ns from the para s i t ic cont rol of militia s. Hu man rig ht s
abuses by Rwandan and RCD fo rces must be vigo rously and tra ns p a re ntly pro s e c u t e d.
W i t hout this initia t i v e, nearly everything they say they are fig ht i ng for is put at risk
because of the inc re a s i ng opposition of Congolese commu n i t ies to their pre s e nce and
a ge nda .

The Way Ahead
T he wars within the Congo and (to a lesser ex t e nt) between Ethio p ia and Eritre a

de mo ns t rate the lack of faith key African actors have in int e r na t io nal ins t i t u t io ns. Rwan-
da’s certainty that the world would not support its efforts to counter the ge no c ida i re s,
a nd lack of re l ia nce of both Eritrea and Ethio p ia on int e r na t io nal me c h a n i s ms for pre-
v e nt i ng their border dispute from becoming a war, hig h l ig ht this crisis of faith and lead
to inc re a s i ng re l ia nce on vig i l a nte int e r na t io nal justic e, accompanied by serious abuses
of hu man rig ht s. The re s p o nsibility for re s t o r i ng faith lies on both sides: the int e r na-
t io nal ins t i t u t io ns must be ma de to re s p o nd appro p r ia t e l y, and African states must agre e
to abide by int e r na t io nal rules and standa rd s, particularly with respect to cro s s - b o rde r
military action. Although the use of fo rce will some t i mes be ne c e s s a r y, mo re dia l o g u e
at this junc t u re about when and how will re duce the like l i hood of the unnecessary use
of fo rce as the option of first re s o r t .

O ne of the vic t i ms of the Congolese and Ethio p ia - E r i t rea conflicts has been U.S. pol-
icy toward Africa. The vision of mo re enlig ht e ned leaders who could work toge t her to
b r i ng stability and econo m ic int e g ra t ion to Africa has been da ma ged severe l y. The visio n
needs to be re c o ns t r uc t e d, with the same worthy objectives but this time mo re care f u l
a nd balanc e d, less re l ia nt on certain leade r s, and mo re re l ia nt on the establishme nt of
i ns t i t u t io ns that tra ns c e nd ind i v idual leadership and pro v ide a firmer fo u nda t ion fo r
de mo c ra t ic de v e l o p me nt. 

In that cont ext, it mig ht be worth ex p l o r i ng an Entebbe II summit, at which a hig h -
ra n k i ng U.S. of f ic ial could re c o n v e ne the partic i p a nts in the 1998 Entebbe summit in
w h ich Pre s ide nt Clinton partic i p a t e d, and re exa m i ne some of the objectives set forth at
that time in the sobering aftermath of these de s t r uctive conflic t s. Such a confere nc e
could aim to address some of the funda me ntal the mes of Pre s ide nt Clinton’s polic y
t o w a rd Africa, inc l ud i ng cooperative efforts to shrink zones of ins t a b i l i t y, counter ge no-
c ide, and pro mote de mo c racy and hu man rig ht s. Other do nor count r ies and African of f i-
c ials could be invited to diversify perspectives and pro v ide a forum to collectively
c o ns ider medium and long-term re q u i re me nts for peace.

In sum, the Lusaka cease-fire agre e me nt is not perfect. It is the first step in a long
path to peace. Pro v id i ng support to this ro a dmap greatly inc reases the chances that
s o me of the main re a s o ns for conflict in Cent ral Africa will be addressed in a mo re coop-
e rative and effective ma n ne r.

The responsibility for re s to r i n g

faith lies on both sides: the

international institutions must

be made to re s p o n d

a p p ro p r i a t e l y, and African

s tates must agree to abide by

international rules and

s ta n d a rd s.
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