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Preface

For several years, Norway was involved in efforts to contribute to a peaceful
solution to the conflict in Sri Lanka. After the military victory by the Sri Lankan army
over the Tamil Tigers (LTTE) in May 2009, Norway no longer had a role to play. This
evaluation of Norwegian peace efforts in Sri Lanka was commissioned mainly for
the purpose of informing international peace efforts.

The evaluation team was asked to analyze Norway'’s role as a peace facilitator in
Sri Lanka 1997 — 2009, in light of the knowledge and opportunities available at the
time. This included assessing the Norwegian understanding of the conflict, its
management of its different roles in the peace process, as well as relationships to
parties in and outside the peace process.

The team has faced a challenging task. The story of the Norwegian facilitation
efforts is still disputed by those involved; there are different interpretations of what
happened and why, and what, if anything, could have been done differently.

The evaluators were granted full access to the Norwegian Ministry of Foreign Affairs’
archives and Norwegian individuals involved in the peace process. However, the
team was not able to gain access to a number of key people in Sri Lanka; including
senior LTTE leaders who are dead, second level cadres who are imprisoned, as well
as the present government in Sri Lanka. Although some primary sources could not
be consulted, the team has sought to compensate for this by studying secondary
sources, such as published research (including the team’s own), unpublished
reports and media coverage. In addition, international and national actors, experts
and observers were interviewed.

The evaluation has been carried out by Chr. Michelsen Institute together with the
School of Oriental and African Studies. The Evaluation Department is pleased to

present the evaluation of Norwegian peace efforts in Sri Lanka, 1997 — 2009 as
one of the first independent evaluations of peace diplomacy involving third party

government facilitators.

Oslo, September 2011.

Marie Gaarder
Director of Evaluation
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Executive Summary

This evaluation assesses Norway’s peace efforts in Sri Lanka from 1997 to 20009. It
tells the story of Norway’s engagement, assesses the effects and identifies broader
implications and lessons. The analysis is based on interviews with key informants,
an in-depth perusal of ministry archives in Oslo, several subsidiary studies, and a
review of relevant research, secondary literature and the Sri Lankan press.

Since the end of the Cold War, Norway has shown remarkable foreign policy activism
in the pursuit of peace and Sri Lanka is a prominent example of this. Norwegjan
efforts to bring about a negotiated settlement between successive Sri Lankan
governments and the Liberation Tigers of Tamil Eelam (LTTE) spanned a twelve-year
period. Apart from its role as peace facilitator, Norway was involved as a ceasefire
monitor and an aid donor during this period.

The Sri Lankan peace process is largely a story of failure in terms of bringing an end
to the civil war. Norway, however, cannot be held solely or primarily responsible for
this ultimate failure and its involvement contributed to several intermediate achieve-
ments, including the Ceasefire Agreement, the Oslo meeting in which both sides
expressed a commitment to explore a federal solution, and the signing of a joint
mechanism for post-tsunami aid. The ceasefire in particular had positive impacts on
the ground situation, but in the end these accomplishments proved to be ephem-
eral. The peace process reproduced, rather than transformed underlying structural
obstacles to conflict resolution. It failed to induce fundamental changes in the dis-
position of the state and anti-state formations in Sri Lanka, and to some extent it
caused a further entrenchment of positions. The hurting stalemate which led to the
Ceasefire Agreement (CFA), initial peace talks and a period of ‘no war-no peace’,
was followed by an escalating shadow war and finally open hostilities ending in the
defeat of the LTTE in May 20009.

Many factors contributed to this train of events, but the following were crucial:

First, both the government and the LTTE entered into the peace process while stay-
ing committed to their cause. That is not to say they were not genuine in exploring a
political solution, but neither party made any significant shift in how they defined
that political outcome; there was an incommensurable gap between what the south
would countenance (a unitary state with limited devolution) and the LTTE demanded
(a separate state in all but name).
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Second, peace efforts were constrained by structural features of the Sri Lankan
state and politics. The conflict is understood here as being rooted in processes of
incomplete state formation, which led to competing ethno-nationalist projects. Con-
flicts over territory are particularly resistant to negotiated settlements. Several fea-
tures of Sri Lankan politics made the challenge even harder including dynastic and
inter-party rivalries, patronage politics and nationalist mobilization which resisted
state reform and foreign interference.

Third, the window of opportunity for a negotiated settlement was only a short one
and based upon a unique constellation of domestic and international factors —
including a hurting stalemate, leading to an acceptance by both sides of a measure
of military and political parity, a Western oriented government and multi-faceted
international backing for negotiations. These factors were to change relatively
quickly. Perhaps most importantly, the 2004 split in the LTTE shifted the military
balance decisively in the government’s favour. This decreased incentives for sub-
stantive concessions by both sides. Policies associated with the war on terror,
rather than concerns for the specificities of the Sri Lankan case, undermined the
potential for LTTE transformation and increased the isolation of Norway as the sole
state conduit to the organisation.

Fourth, there were important changes in the international positioning of the Sri
Lankan government. The effort led by the United National Front (UNF) government
to internationalize the peace process through security guarantees, donor funding
and politically sensitive economic reforms sparked a Sinhala-nationalist backlash.
This contributed to the emergence of a nationalist-oriented administration, with a
commitment to a more hard line position towards the LTTE and greater scepticism
towards Western involvement. The new administration constructed its own version
of an international safety net, by drawing on the financial support and diplomatic
cover of Asian powers. This allowed the Rajapaksa government to pursue an ulti-
mately successful military ‘solution’ to the conflict.

As a weak, soft power mediator Norway was not in a position to counter or trans-
form these dynamics. In the absence of a strategic road map, or a robust network
of international actors, the peace process failed to lock the parties into irreversible
concessions and commitments. To some extent this can be attributed to limitations
of Norway’s ‘ownership’ model, which provided both parties with the space to avoid
core political issues, while continuing to pursue incompatible goals.

Many of the constraints identified above were not amenable to external mediation
and it should be recognized that all actors were operating in an environment of
great turbulence and with incomplete information. However, different courses of
action by Norway might have mitigated some of these problems. First, a stronger
understanding of the domestic context, particularly an appreciation of the material
and symbolic effects of external intervention, would have helped the team to predict
many of the dynamics sparked off by the peace process. Second, the rather pas-
sive, ownership-based model left Norway open to instrumentalization, and this
could have been addressed by placing stronger parameters and minimal conditions
on the Norwegijan involvement from the beginning. Third, a careful monitoring of
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such parameters should probably have led to Norway withdrawing from its roles as
mediator and monitor at an earlier stage.

Norway’s experience in Sri Lanka yields some broader lessons for peacebuilding
elsewhere:

1. Peace processes produce unforeseen and unintended consequences. Media-
tors need to consider the potential costs of their actions. Applying a conse-
quentialist ethic and precautionary principles are required, including benefit-
harm analysis and the careful and continuous weighing of possible scenarios
and outcomes.

2. There is a need to think about the balance between hard and soft power. Nor-
way’s approach may be suitable to bring parties into negotiations, but harder
forms of leverage may be required to reach and implement a settlement. Even
so, as shown by the Sri Lankan experience, hard power deployed by external
actors cannot override domestic political dynamics when the constituency for
peace is weak or limited. Norway should avoid situations where it is a weak and
isolated mediator, with limited and inconsistent international backing. This
means placing more attention on ‘multilateralizing’ peace processes by building
links to, and borrowing the leverage of other more powerful actors and coali-
tions.

3. There is a strong rationale for an ownership approach but this does not negate
the need for clear parameters of engagement. Without sacrificing the basic idea
of ownership, there is a need for mediators to attach firm conditions to their
involvement, including the right to engage with all parties deemed to be rele-
vant; preserve public communication channels to speak out against malprac-
tices or defend either the process or themselves; and maintain or acquire lever-
age in relation to the parties.

4. Aid may play a supportive role in peace processes, but cannot short circuit
complex political processes. Aid cannot be a substitute for politics. Moreover,
poorly conceived aid has the potential to destabilize fragile political settlements.
In Sri Lanka at one end of the spectrum, working ‘on’ conflict sometimes
amounted to trying to ‘buy peace’. At the other end, economic reforms were
based on a simplistic understanding of the relationship between economic effi-
ciency, growth and peace. It is in the middle ground between these two posi-
tions that aid is most likely to play a supportive role in the pursuit of peace. This
necessarily involves a more modest but conflict sensitive role for aid in the con-
text of peace processes.

5. Norway played several roles in Sri Lanka, not all of them easily compatible with
one another: these included diplomatic broker, arbiter of the ceasefire, and
humanitarian and development funder. Norway’s experience in Sri Lanka under-
lines that when multiple roles are combined, there is a need to develop a more
robust strategic framework which optimizes synergies and complementarities
between them. Otherwise tensions and trade offs are more likely, particularly in
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the context of an unconditional ownership approach and a flimsy international
framework.

Norway has usually been a mediator in conflicts between a state and non-state
actor, based on an approach of even-handedness and addressing issues of
asymmetry. The Sri Lankan case highlights the difficulties of following such an
approach in the context of the war on terror. This suggests a need for careful
reflection on whether it is possible for Norway to square the circle of showing a
united front with other international players on countering terrorism, whilst
attempting to talk with ‘terrorists’ in order to bring peace.

The Sri Lankan peace process reflects broader global changes. It began as an
experiment in liberal peacebuilding and ended as a result of a very different
‘Asian model’ of ‘conflict resolution’. Building on Westphalian notions of sover-
eignty and non-interference, a strong developmental state, the military crushing
of the ‘terrorism’, and the prevalence of order over dissent or political change,
this model may serve as an inspiration for other countries in the region. This
global ‘eastward’ shift may have far-reaching implications for the possibilities of
Norwegian-style mediation in the future.
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Map 1: Map of Sri Lanka
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Introduction

Background and purpose

This evaluation examines Norwegian peace efforts in Sri Lanka and explores
lessons learnt from these efforts. On invitation by the Government of Sri Lanka and
the Liberation Tigers of Tamil Eelam (LTTE), Norway played an important supportive
role in searching for a negotiated settlement to end more than fifty years of
ethnicized political struggle and two decades of civil war. Unlike its involvement in
other peace initiatives, Norway was sole facilitator in the Sri Lanka peace process.
In addition, Norway was also a joint monitor of the Ceasefire Agreement (CFA),
which was signed in 2002, as well as a significant bilateral donor.

Norway’s peace efforts in Sri Lanka encountered a protracted ethno-political
conflict. While some of the foundations were laid during the colonial period, the
country’s democratic system failed, after independence in 1948, to establish an
inclusive state and build a national identity that could accommodate minorities as
well as the Sinhalese majority which makes up more than 70% of the island’s popu-
lation. Political exclusion, socio-economic inequalities and core-periphery disparities
were channelled into identity politics. The crisis was compounded by the formidable
strength and uncompromising course of action of the LTTE. After an escalation of
violence in the 1980s, there was a sequence of failed resolution efforts which
added new layers of complexity to the conflict.

The peace process facilitated by Norway was always very fragile. The first years
comprised a long run-up of exploring possibilities for talks (1997-2001), which failed
to broker a ceasefire or bring the parties to the table. The subsequent suspension
of war and the Ceasefire Agreement (February 2002) were seen as historic achieve-
ments to which Norway contributed, but the peace process quickly entered a pro-
tracted ‘no-war, no-peace’ stalemate. The two sides held six rounds of talks, but
could not reach a settlement. Talks were suspended when the LTTE pulled out in
April 2003, and attempts by Norway and other international actors to resume
negotiations failed. A last window of opportunity emerged in the aftermath of the
tsunami which hit Sri Lanka hard in December 2004. However, conflicts over gov-
ernance and aid provision fuelled tensions that led to a slide into shadow war, then
open warfare. The new Sri Lankan government that came to power in 2005 framed
the conflict as a ‘terrorist problem’, to be solved through military means. Contrary to
most predictions, the LTTE was unable to resist the government’s military offensive
which started in 2006. The movement was defeated in a final battle that cost thou-
sands of civilian lives. Victory was declared by President Rajapaksa on May 19,
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20009, just after the LTTE leader Prabhakaran and other senior cadres had been
killed by government forces.

According to the Terms of Reference, the main purpose of this evaluation is to ‘learn
from the unique Norwegian experience as a facilitator in the peace process in Sri
Lanka’ (Annex 2). Important objectives include telling the story of Norwegian peace
efforts during 1997-2009; interpreting and discussing the choices made by Norway
during the process and assessing the Norwegian understanding of the conflict and
how it evolved; discussing whether Norway contributed to results at different levels
and in various phases of the peace process; providing recommendations to inform
future peace processes; and contributing to the international debate on conflict
resolution.

More specifically, the evaluation is charged with the following tasks:

a. Map the Norwegian engagement in Sri Lanka from 1997 until 2009.

b. Assess the role as facilitator between the parties on the one hand, and the
relationship to the international community on the other.

c. Assess the Norwegijan facilitator role and the relationship to local parties and

stakeholders.

Assess the Ceasefire Agreement and how the parties observed it.

Assess Norway'’s efforts in the last phase of the war (January-May 2009).

Assess results achieved through the Norwegjan facilitation of the peace process.

Draw lessons from the Norwegian engagement in the Sri Lanka peace process.

@ 0o

Norwegian peace diplomacy and the emerging field of mediation

Norwegian peace efforts

Over the last two decades, peace diplomacy has become one of the most distinc-
tive aspects of Norwegian foreign policy. Successive governments have made it a
priority in terms of political effort, public profile and resource allocation, to the
extent that some argue that it has become linked to Norway’s self-image and
national identity (Leira, 2007; Riste, 2001; Tamnes, 1997). In various forms and
institutional configurations, Norwegian governments and other Norwegian actors
have played significant roles in the peace processes of countries like Guatemala,
Mali, the Philippines, Israel/Palestine, Sudan, Timor Leste and Sri Lanka. While Nor-
way has a much longer history of contributing to multilateral efforts toward peace
and security, its role as a facilitator of peace processes and consequent self-image
as a peace-maker is relatively new. The role has been based on the belief that as a
small and wealthy nation, with limited geo-strategic interests and no colonial bag-
gage, Norway has a comparative advantage as well as a particular responsibility in
this area. The peace-making role also serves Norwegian interests as it appears to
open doors with powerful players on the international scene.

Common ingredients of Norway’s approach to peace-making have been: ‘ownership’
by conflicting parties; the deployment of ‘soft’ power through dialogue and facilita-
tion; secrecy, flexibility and informality; and back-channel support through NGOs
(see more in chapter 2). There has been a relatively solid consensus in domestic
politics on the country’s involvement in foreign peace processes. Successive coali-
tion governments have continued to lend support to this policy, though there has
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been some criticism, most saliently from the Progress Party (Fremskrittspartiet) as
well as from some academics.

Growing international field of peace mediation

Partly related to the post-Cold War trend of peaceful settlements of internal wars,
there is a rapidly growing literature on peace processes and the related fields of civil
war termination, peace settlements and conflict resolution which is relevant to this
evaluation. This includes a growing interest in the efficacy of third party interventions
aimed at conflict management, or more ambitiously, conflict transformation. Linked
to these debates and processes of trial and error in different contexts, an approach
to conflict resolution has emerged, linked to a broader framework of ‘liberal peace-
building’, which combines the simultaneous pursuit of goals related to conflict reso-
lution, market sovereignty and liberal democracy (Duffield, 2001; Pugh and Cooper,
2004; Richmond, 2005). The key components of the conflict resolution-strand of
this model are: ‘neutral’ third party intervention which attempts to change the pref-
erences of the warring parties and hence the conflict outcomes; multi-track diplo-
macy which links official and non-official negotiations; the utilization of strategic
‘carrots and sticks’ (diplomatic, military and economic) to alter incentive structures;
the crafting of peace settlements through power sharing arrangements and consti-
tutional design; and dealing with ‘spoilers’ who seek to undermine the peace proc-
ess (Stedman, 1997).

The extent to which this model, or parts of it, is applied in practice and whether it
actually works is contested. Some studies point to the growing number of civil wars
that end in peace agreements and the increased stability of these settlements
(Human Security Centre, 2005; Human Security Report Project, 2010), or the effi-
cacy of peace keeping (Fortna, 2004) and multi-mandate peace operations (Doyle
and Sambanis, 2006). Conversely others find that mediated settlements may not
‘stick’ or are more likely to lead to renewed conflict. Therefore peace agreements
appear to have become more frequent, but also more fragile, with some studies
finding that wars ending in military victory produce a more stable peace than negoti-
ated settlements (Licklider, 2009; Stedman, 1997). This has led to questions about
the qualities of a durable peace and whether external mediators have been promo-
ting the ‘wrong’ kind of peace settlements, as critics of ‘the liberal peace’ debate
argue. Most fundamentally, how are the criteria for success defined and who defines
them (Paris, 2004)?

There is also a considerable literature and related differences of view about how to
do mediation: the desirability of ‘neutral’ versus biased, unilateral versus multilateral
intervention (Regan, 2002); the efficacy of consent-based versus coercive
approaches; the problems of dealing with non-state actors and asymmetry in con-
flict resolution processes; and the challenges of timing and how to identify ‘ripe
moments’ or ‘enticing opportunities’ for peace settlements (Zartman, 2001). The lit-
erature also addresses problems and opportunities associated with different entry
points of mediation/facilitation (including self-appointed versus invited facilitators) as
well as the importance of different kinds of leverage: the relatively passive activity of
providing good offices versus the more proactive role of the mediator.
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Finally, there is a literature that deals with the complexities caused by the multiplic-
ity of third-party actors (different governments, organizations, envoys, NGOs, indi-
viduals) which has often made peace efforts messy and difficult (Crocker et al.,
1999). Contradictory interests and interventions among different (kinds of) interna-
tional actors thus pose a challenge for the mediators. Another aspect of this litera-
ture is the focus on mediation as a very personal activity that reflects not only the
individual capabilities of the mediator or the mediation team, but also the personal
rapport, credibility and confidence that the third party develops with the parties to
the conflict (Martin, 2006).

This evaluation will cover most of these aspects and thereby add to our understand-
ing of the challenges associated with third-party intervention.

Conflicting stories on Norway’s role

There are many different views on Norway'’s role in Sri Lanka, some of them quite
critical. One of the chief challenges of this evaluation is to navigate and assess
these different and often conflicting narratives.

On the Norwegian side, there are some differences, mainly regarding whether or not
Norway should have pulled out earlier (in 2006) rather than being formally dis-
missed by the Sri Lankan government (in April 2009). However, key protagonists
believe in the main that they put in ‘an honest effort’, and even though a settlement
was not reached, ‘it is honourable to fail with such an important aim’.* Norway was
invited by the parties to facilitate the peace process, which meant that the parties
‘owned’ the process, the upturns as well as the downturns. The Ceasefire Agree-
ment (CFA) lasted for six years and saved thousands of lives. This was a major
achievement. Despite numerous set-backs, including the increasing number of
countries blacklisting the LTTE as a terrorist organization, there was a chance of
renewed progress in the aftermath of the tsunami. Norway helped put together an
agreement (P-TOMS) which might have been the start of renewed talks about a
long-term solution. However, it faltered mainly because of domestic politics in
Colombo. In 2006, both parties decided to go back to war, which Norway could do
nothing about. During the last months of the war, Norway worked hard (with the US,
UN and ICRC) to mitigate the humanitarian consequences of the war, but ultimately
to limited effect. With insufficient political will to search for a negotiated solution,
Norway was not in a position to affect the outcome in a significantly different direc-
tion.

Outside the circle of Norwegian facilitators, there are many who largely share this
view. While some think that the Norwegians were naive optimists or that their
knowledge of South Asian politics was somewhat deficient, Norway is credited with
working hard to bring the parties together despite being vilified and attacked by the
local media and many leading politicians in Colombo.?

1 Interview, 030A.
2 In the Norwegian media, there has been frequent attention to how Norway became the whipping boy of the media and extremist
parties in Sri Lanka.

6 Pawns of Peace — Evaluation of Norwegian peace efforts in Sri Lanka, 1997-2009



There are of course other views, particularly among a significant proportion of the
Sinhala political class and wider population in the southern part of Sri Lanka. This
account accuses Norway (along with other foreign actors) of meddling in domestic
affairs and points to Norway’s perceived bias towards the LTTE, who were legiti-
mized by the peace process, but never acted in good faith or deviated from their
goal of a separate state. Peace efforts tended to sacrifice human rights and turn a
blind eye to ceasefire violations. According to this narrative, the LTTE bias was clear
from the start, enhanced by the strong position of the LTTE in Norway and proven
towards the end when Norway, along with other Western actors, exerted pressure
on the government not just to safeguard civilians, but also to rescue Prabhakaran
and his top associates.

The concerns about LTTE appeasement are shared by members of the Muslim com-
munity and Tamils who were critical of the rebels and felt excluded by the peace
process. Among LTTE sympathizers, some are grateful to the Norwegians for working
long and hard against all odds, while others blame them for being complicit in a
process that weakened the rebel movement, brought a new government led by
Mahinda Rajapaksa into power in Colombo and led to the final military onslaught.

Conflicting accounts on the causes and impacts of ‘failure’

Just as the research literature on the causes of war is more voluminous than that
on the causes of peace, much more has been written about the roots of Sri Lanka’s
‘ethnic war’ than the reasons for the breakdown of the peace process. However,
there is an emerging literature and multiple analyses about why the peace process
failed, reflecting different political and analytical vantage points. These vary according
to the degree of emphasis they place on structural determinants, questions of
design and management, or factors related to individuals and contingent events.

First, some analysts have focused on domestic political structures, positing that
there was never sufficient political will or ‘settlement stability’ to address the under-
lying causes of the conflict. Uyangoda (2011) conceptualizes the war in terms of
incomplete state formation in which two competing ethno-nationalist statebuilding
projects are pitted against one another. This argument highlights the conflict’s non-
divisible nature. The peace process did not transform these underlying structures
and dynamics, but simply reproduced them. Both parties resisted significant com-
promises and reforms, instead favouring either hedging and tokenistic gestures, or
maximalist proposals aimed to wrong foot the other side.

A second analysis focuses on the external dimensions of the peace process, viewed
through the lens of ‘liberal peacebuilding’ (Bastian, 2007; Stokke, 2010; Venugopal,
2009a). The peace process presented an opportunity to bring about ‘shock therapy’
reforms. Such efforts inevitably produce contradictions and catalyze various forms

of resistance from groups with different expectations and understandings of ‘peace’.

A third analytical strand looks critically at the ‘model’ of the Sri Lankan peace process.
Some of the key dimensions of this model included an ownership approach based

upon weak, consensual mediation; an incrementalist strategy which initially focused
on normalisation by addressing humanitarian and economic issues in order to build
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up trust and to leave core political issues until later; a conflict management rather
than conflict transformation approach; and a bi-polar model which prioritized the
two armed parties to the conflict. This model was criticized for several reasons
including the limitations of soft power to generate sufficient leverage to force the
parties to make hard decisions (Stokke, 2010); the failure of an incrementalist
approach to address core political issues from the outset which induced a sense of
drift and failed to lock the parties into talks (Bose, 2003); a focus on conflict man-
agement, elite negotiations and an ideal of evenhandedness which meant there
was a tendency to turn a blind eye to human rights abuses and to not push either
party sufficiently on questions of reform — both of which ultimately undermined the
legitimacy of the process (Keenan, 2007); and a bi-polar model for talks which
missed the complex multi-polar dimensions of the conflict. The lack of inclusive
talks generated insecurities amongst the parties who were left out, leading to
‘spoiling” behaviour.

A fourth related area of writing focuses on the management and design of peace
talks (Ropers 2009; Rupesinghe, 2006). Many of these commentaries were written
during the peace process itself, sometimes with a view to influencing and ‘fine
tuning’ talks. From this perspective, it is argued that outcomes might have been
different had international ‘best practice’ been applied. Prescriptions included a
more ‘systemic approach’ (Ropers, 2008), constructing a more robust infrastructure
for peace talks including stronger and more coherent multi-track efforts, particularly
tracks 2 and 3. Issues of process, sequencing and timing are also highlighted.

Fifth, a substantial body of writing focuses on the role of individuals, elite decision-
making and contingent events. Much of the journalistic writing describes and
explains the peace process as a contest between key individuals, and an analysis
of their personalities and prejudices is seen to be key to understanding how events
played themselves out. This strand of writing also points to the range of contingent
factors that influenced the trajectory of the peace process — arguing that there was
no pre-determined outcome and key turning points such as the tsunami or the
outcome of the 2005 Presidential elections could not have been predicted or
addressed through better design and management (Balasingham, 2004; Fernando,
2008; Weerakoon, 2004).

These different analyses all generate useful insights on why the peace process
broke down, though none by themselves are sufficient, and the challenge is to mix
and blend them so as to capture the complex, multi-leveled nature of conflict and
peacebuilding in Sri Lanka. Implicit in these narratives are contrasting analytical and
normative positions on the consequences of the breakdown of negotiations for long
term peace and security. Some analyses tend to resonate with the Norwegian view
that the peace process was a ‘noble endeavour’ which could have succeeded if
opportunities had been grasped, there had been more optimal design and imple-
mentation, or domestic elites had been less self interested. A more profoundly criti-
cal view however, points to the perverse effects of the peace process in the light of
subsequent events. It is argued that a highly internationalized and ultimately unsuc-
cessful peace process helped create the conditions for the emergence of the
Rajapaksa administration, the brutal end to the war and ultimately the decreased
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likelihood of an inclusive political settlement in Sri Lanka (Lewis, 2010; Stokke and
Uyangoda, 2011). This narrative thus highlights the paradoxical effects and moral
hazards associated with peace promotion.

Evaluating Norway’s Role

Methodological challenges

Since the beginning of the peace process, Norway has been criticized in several
ways. While the most serious accusations have been made in Sri Lanka, there is
considerable uncertainty about its role and performance in Norway as well. There is
the added concern that other peace processes involving Norway have not fared well
either.? It is therefore important, particularly as this study is one of the first
attempts to evaluate Norwegian peace efforts,* to be explicit about our approach to
the evaluation from the outset.

Methodologically, this is a challenging assessment which aims to cover a wide-rang-
ing and highly contested set of issues. Several methodological challenges can be
highlighted:

First, there is the very basic question of what is the measure of ‘success’ or ‘failure’?
What yard stick should Norwegian efforts be measured against? If the threshold for
success is raised too high then we are faced with a world of unmitigated failure.
Because the peace process broke down, does this mean that Norwegian efforts
were a failure? The value of mediation is not limited to simply producing a settle-
ment and it may produce other things, for example an improved humanitarian
situation, providing hope to affected populations, or building trust between key parties.

Second, there is the problem of time frames. Peace processes may be successful
in the short term, but break down and lead to intensified conflict in the long term.
In some respects it may be too early to make definitive judgements on the long
term effects and outcomes of the Norwegian role and the peace process more
broadly. Although a plausible assessment can be made about the immediate
effects and outcomes, the wider impacts are continuing to work themselves out.

Third, there is the problem of attribution, since the causal claims about success or
otherwise are difficult to assess and there is the challenge of trying to separate out
the effects of Norwegian interventions from the impacts of wider international and
domestic interventions.

Fourth, there is the conceptual problem of counterfactual history. Whether a differ-
ent Norwegian strategy would have resulted in different outcomes is impossible to
prove. Or whether the ‘war for peace’ and military defeat of the LTTE would have
occurred without the peace process is similarly difficult to judge.

Fifth, there are questions of access and secrecy. The team was not able to gain
access to a number of key people. These included senior LTTE leaders (who are

3 Former Prime Minister Thorbjgrn Jagland wrote in 2008 that ‘nearly all the peace processes we have been involved in lie in ruins’.
Aftenposten 04.01.2008.
4 Among important case studies of Norwegian peace engagement are Waage (2004; 2009) and Nissen (2011).
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dead) and second level cadres (who are imprisoned). Furthermore, the evaluation
team was not granted a visa to visit Sri Lanka and the present government refused
to be interviewed. Though team members had interviewed some of the key people
during earlier research, this has disabled us from asking specific questions to some
of the main decision-makers about their personal perspectives and reasoning. We
acknowledge these limitations which also highlight the sensitivity of the evaluation.
Also, peace efforts often require confidentiality and actors may have information
which they cannot or will not easily reveal.

Sixth, there is the challenge of dealing with conflicting or unreliable accounts and
discourses. Relying too much on the narratives of key protagonists creates its own
set of problems. Such narratives are in a sense ‘scripted’ and aimed at particular
audiences, actors may inflate their own roles, present a greater level of coherence
and logic to decision making than was actually the case, and smooth over the fre-
quent gaps between declared intentions and actual behaviour. Furthermore these
narratives often clash with one another reflecting the highly contested nature of war
to peace transitions.

Evaluation approach
In the light of the above challenges and different analytical frameworks for assess-
ing the Sri Lankan peace process, we have chosen to adopt the following approach:

First, we have broadly adopted a historically informed, political economy approach
to this study. In doing so, we avoid a reified view of ‘the ethnic conflict’, instead
analyzing the war as one manifestation of a deeper state crisis. This leads to an
analysis of the changing nature of the Sri Lankan state within its global, regional
and domestic setting; shifts in state-society relations over time; and the role of inter
and intra-elite competition in shaping political bargains, coalitions and settlements.
This helps us appreciate both the continuities and shifts in Sri Lanka’s political
economy during the course of peace negotiations. It also helps place international
intervention, and specifically the role of Norway in perspective. A political economy
analysis shows the primacy of domestic politics, the relative autonomy of domestic
political elite decision-making and the limited channels of influence for international
actors. The peace negotiations may be illustrative of external actors’ inability to
induce political changes when the legitimacy of, and domestic constituency for such
changes are limited (Goodhand et al., 2011b). Our assumption is that ‘success’ in
peacebuilding terms must ultimately involve shifts in the structural determinants of
conflict that are mapped out in Chapter 3. Central to this would be a transformation
in the nature of the Sri Lankan state, which Uyangoda (2010b) argues can only
occur through the simultaneous pursuit of democratization, devolution and demilita-
rization.

Second, we combine an ‘inside out’ approach (a detailed account of Norway’s
involvement in the peace process) and an ‘outside-in’ approach (the broader struc-
tural context, conflict and peacemaking dynamics) and then seek to construct link-
ages between the two. A fine-grained analysis of Norwegian involvement provides
an actor oriented perspective that recognizes the spaces and opportunities for indi-
vidual agents to influence conflict dynamics and outcomes. This is not restricted to
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the policy intentions and choices of Norwegian actors, but also explicitly recognizes
the political agency of domestic elites. The background to the Sri Lankan conflict
(chapter 3) provides the basis for an ‘outside-in’ perspective, giving an analytical
baseline of key trends and conflict dynamics. This ensures that Norwegian interven-
tions are placed within a wider structural context. This combination of approaches
aims to capture the complex dynamics and chains of causality that link individuals,
institutions and structures in peace processes.

Third, the identification of turning points is central to our approach. These are
described and discussed in the chapters 4-6, which form the empirical narrative on
which much of our analysis is based. The nine turning points that we have identi-
fied® mark key moments of change in the period studied, where the outlook or com-
position of the LTTE and the government changes, and/or shifts take place in the
political space and military options available to them. Therefore, these events also
had a profound — restraining or enabling — impact on Norway’s room for manoeuvre
as peace facilitator. While additional turning points could be added, we believe that
the nine points identified here are pivotal to Sri Lanka’s most recent history.

Sources
The evaluation has drawn upon the following combination of sources:

Interviews. Key informant interviews were conducted in Europe, US and India with
over 120 persons, including key figures in and around successive Sri Lankan gov-
ernments (including Chandrika Kumaratunga, Ranil Wickremesinghe and several of
their advisors and staff), people close to the LTTE, a range of Norwegian actors
(including former and current ministers, ambassadors, envoys and officials), SLMM
members, representatives of Western donors, Indian and US government officials
and specialists, Tamil diaspora, NGO representatives, people who work(ed) for inter-
national organisations (like ICRC and the UN), academics, and journalists.

The main departure from the original research design was caused by the Sri Lankan
government’s refusal to grant permission to the team to travel to Sri Lanka to con-
duct interviews there. This was most unfortunate. In order to compensate for this
limitation, the team, where possible, interviewed Sri Lankan officials, politicians,
civil society representatives, and other informants either outside of their country or
by telephone.

Primary written sources. The team was provided access to the files of the Norwe-
gian Ministry of Foreign Affairs (MFA), from which a series of ‘abstracts’ were pro-
duced to identify key dimensions and areas of Norwegian involvement in the peace
process. A more limited examination of the files of Norad was conducted in relation
to Norwegian aid. During the study period, a number of relevant Wikileaks docu-
ments were also released and proved useful.®

5  The nine turning points are: 1) Kumaratunga formally invites Norway (May 1999); 2) UNP government comes to power (December
2001); 3) LTTE suspends participation to the talks (April 2003); 4) Presidential take-over (November 2003); 5) Karuna split (March
2004); 6) Tsunami (December 2004); 7) Rajapaksa’s Presidential victory (November 2005); 8) The Mavil Aru incident sparks open
warfare (July 2006); 9) Government forces capture Kilinochchi (January 2009). The subsequent defeat of the LTTE (May 2009) was
perhaps the most important turning point, but we do not discuss it as such, because the evaluation does not cover the period after
that.

6  As the report was being published, new material of relevance for assessing Norwegian peace efforts in Sri Lanka was released by
Wikileaks. Unfortunately, it came too late for the evaluation.
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Previous and ongoing research. The team read a large quantity of published
research and writing, plus ‘grey material’ relating to the peace process, including
both Norwegian-specific and wider studies. Earlier research by the evaluation team
members also fed into this report.”

Supplementary studies. In order to fill identified gaps and extend our knowledge of
critical areas, supplementary studies were conducted based on a combination of
key informant interviews and a perusal of relevant documents and literature. These
included papers and inputs on conflict resolution and mediation, aid policy, the
Tamil diaspora and media coverage of the peace process.®

While the evaluators endorse the principle of transparency, some of our sources
spoke on the condition that their comments would not be attributed.® Without the
resources or authority of a public enquiry to call for full disclosure of information
deemed by some to be confidential, the evaluators have, therefore, been forced to
rely on some (mostly) interview material which is non-attributable. As this may lead
to accusations that we are unaccountable in terms of our evidence and assess-
ment, we have worked to the following rules. We have sought to identify, within the
time and political constraints, a wide and balanced range of sources. Where there
are marked differences in reporting of facts or in understanding and perceptions of
events, we have sought to explain these differences, recognizing the particular
interests and priorities of different parties. By combining multiple sources, methods
and empirical materials (‘triangulation’), we have tried to overcome the weaknesses
or intrinsic bias of a more narrow approach.

Organization of the report

The report is divided into three sections. The first section provides the background
on Norwegian engagement in peace processes and an overview of the Sri Lankan
conflict. The second section comprises a detailed empirical narrative of the peace
process. In section three, we focus on key themes that emerge in the light of the
preceding analysis. We finish with overall conclusions and the broader implications
of this study.

7  To some extent, earlier research remedied the team’s inability to interview key individuals, as these efforts comprised fieldwork in Sri
Lanka and interviews with many key people involved with the peace process, on the government side, the LTTE side, among civil
society and the donor/diplomatic community.

8  The media coverage was based on the Daily Resume and covered parts of the Sri Lankan print media in the period 2001-2008.

9  One person — former President Kumaratunga — wanted her comments to be explicitly attributed to her. All other interviews we have
coded, to avoid implicating our informants.
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PART I:
THE BACKGROUND

Norwegian Peace Diplomacy

Since the early 1990s, Norway has been involved in peace and reconciliation initia-
tives in more than twenty different countries and regions. While the role of Norwe-
gian actors in setting up a back-channel for negotiations between the Israelis and
the Palestinians (which led to the Oslo Accord in 1993) has received most atten-
tion, Norway has actively supported peace efforts across the globe. Norway has
had different roles, from being the ‘sole facilitator’ as in Sri Lanka, to cooperating
with or bolstering the efforts of others as in the support given to Kofi Annan follow-
ing serious post-election violence in Kenya.

Over the last two decades, peace diplomacy has become one of the most distinc-
tive aspects of Norwegian foreign policy. Successive governments have made it a
priority in terms of political effort, public profile and resource allocation and as
some researchers have argued, it has also become linked to Norway’s self image
and national identity (Leira, 2007; Riste, 2001; Tamnes, 1997). Despite growing
challenges since 2003, when development aid and peacemaking were increasingly
justified as a means of addressing insecurity and terrorism, peace diplomacy con-
tinues to form a central part of Norway’s international image, often considered a
Norwegijan foreign policy ‘brand’.

General features of Norway’s peace efforts

Following the Oslo Accord, there was much talk about a ‘Norwegian model’ of
peacemaking, referring to a mediation approach based on close collaboration
between the Ministry of Foreign Affairs (MFA) and external actors. Norway’s peace-
making interventions have often drawn on the field experience and local connec-
tions of Norwegian NGOs or research institutions, or rather, individuals belonging to
such organizations, such as Fafo in the Middle East, the Lutheran World Federation
and Norwegian Church Aid in Guatemala, and Norwegian Church Aid and Norwegjan
People’s Aid in Sudan (Bersagel, 2008; Kelleher and Taulbee, 2006; Nissen, 2011).
The long-term work of NGOs has often provided the entry point for Norwegian
peace efforts. They are perceived as having networks and knowledge essential for
such efforts, and by being non-state actors, it is easier to maintain secrecy and
confidentiality and the Norwegian government preserves ‘deniability’.

The Norwegian ‘policy of engagement’ as it is now more commonly termed by the
MFA, is perhaps best understood as ‘a pattern of cooperation’ whereby all cases
‘include a combination of various traits’, although in ‘a range of combinations’
(Bersagel, 2008). The following characteristics are important here:
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First, Norway’s role is underpinned by its status as a small wealthy country, far from
major conflict arenas, a major contributor to the UN, host of the Nobel Peace Prize
and with a disproportionally large engagement in development cooperation and
humanitarian assistance, with few major strategic interests, regional affiliations or
colonial past. These facets enhance Norway’s legitimacy and credibility in the eyes
of conflict parties who are less likely to perceive them as motivated by self-interest,
as well as in the eyes of other regional players who do not see them as a threat.®

Second, the policy of engagement includes development policy, humanitarian aid,
peace and reconciliation efforts and international work to promote human rights and
democracy. This is significant, not only because a steadily increasing share of Nor-
wegian aid has been provided in politically challenging contexts, but also because
humanitarian and other aid funds have been used in a targeted and flexible fashion,
often quite lavishly, to support peace diplomacy. It has been part of the policy that
such funding should be easily accessible in the ministry without cumbersome bureau-
cratic procedures, often with a combination of strong involvement at political level
and delegation of authority to peace teams with clear mandates and great flexibility.
According to an internal MFA report, ‘small is beautiful and fast is wonderful’.**

Third, the readiness to be fast and flexible is combined with patience. Political sup-
port for this role and economic capability mean that Norway can be committed to
relatively high-risk ventures for the long haul and will not be put off by short-term
failure (Kelleher and Taulbee, 2006). Norway has shown that it is willing to invest in
long-term efforts to promote peace both on its own behalf and in support of other
bodies including the UN, regional and non-governmental organizations (Whitfield,
2010). This is made possible by a foreign policy consensus across political party lines.

Fourth, Norway’s approach to peace negotiations emphasizes that the parties to the
conflict must ‘own’ the peace process; the Norwegian role is that of ‘peacehelpers’
rather than ‘peacemakers’ (DIIS, 2005). The Norwegian model conforms most
closely to a facilitative model of mediation but since it typically works alongside other
third-party actors, its approach can also be linked to both a transformative agenda
pursued by other Western donors and NGOs, and the power-based approach associ-
ated with major powers. The relationship with the US has been particularly important
in several ventures, including Sudan, Israel/Palestine and Sri Lanka. In both Washington
and Oslo, Norway is seen to have a complementary (soft power) role to US (hard power)
efforts'? and may ‘borrow’ leverage from the US in cases where this is needed.

In fact, Norway’s peace interventions have typically involved working closely alongside
other actors such as the US in the Middle East, the Intergovernmental Authority on
Development (IGAD), the US and the UK in Sudan, or the UN and others in Guatemala.
In this spectrum of interventions, Sri Lanka marks one end where Norway was the
sole facilitator of the peace process, and at the other end, we find Aceh (Indonesia)
or Burundi where Norway has primarily funded the peace activities of other actors.

10 According to the historian Olav Riste (2001), the conviction among Norwegians that the country has a special role to play in
promoting world peace has been a stable element in Norwegian foreign policy where both internationalism and moralism (‘the
missionary impulse’) have been important features.

11 ‘Fred og forsoning. Norske erfaringer som tilrettelegger. Sluttrapport’. Utenriksdepartementet 30.04.2003.

12 www.aftenposten.no/nyheter/uriks/wikileaks/article3957566.ece. Accessed May 31, 2011.
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Norway is currently involved in a range of peacemaking initiatives in around twenty
different countries, including countries where Norway supports UN-led missions.
The following list is not exhaustive but shows the different roles that Norway plays or

has played.

Table 1: Norwegian peace efforts worldwide

Peace process

Aceh

Burma

Burundi
Colombia
Ethiopia-Eritrea
Philippines
Guatemala

Haiti/Dominican
Republic

Cyprus

Israel/Palestine

Mali
Burundi

Somalia

Sri Lanka
Sudan

Timor Leste

Lead facilitator

Centre for Humanitarian
Dialogue (NGO, Geneva)

UN

Different agencies

UN

UN

Norway

Norway, UN and other countries

Norway

UN/EU (until 2003)
USA/EU/Russia/UN

Norwegian Church Aid, UNDP
UN and others

Intergovernmental Authority of
Development (IGAD)

Norway

Intergovernmental Authority of
Development (IGAD), troika

Norway

Source: Norwegian Ministry of Foreign Affairs

Norwegian role

Financial support

Support through humanitarian
assistance

Financial support

Member, group of friends
Member, group of friends
Facilitator

Lead actor in group of friends

Facilitator of dialogue project

Financial support

Different supportive roles,
including chair of the Ad-Hoc
Liaison Committee, ex-sponsor of
back channel

Financial support
Financial support

Member of friends group

Facilitator

Part of troika (with US and UK)

Facilitator

Despite Norway’s active peace diplomacy throughout the 1990s, there was no
attempt, until 2003, to systematize the experiences and draw lessons from previ-
ous engagements.'® The internal report is a comprehensive document covering a
number of topics that are deemed important for the Norwegian peace involvement.
They include different facilitation roles, different approaches to negotiations, the
issue of dealing with non-state actors and asymmetry problems, terrorism, the
need for inclusivity and popular support, sovereignty, human rights, aid and peace,
monitoring, the interests of big powers, adversity and staying power. It also warns

13 MFA report: 'Fred og forsoning. Norske erfaringer som tilrettelegger. Sluttrapport’. Utenriksdepartementet 30.04.2003.
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against situations where Norway may become a ‘peace alibi’ for parties that give
priority to military options, and argues that Norway in such cases should not hesi-
tate to radically readjust its engagement or extricate itself entirely from the role as
facilitator.

The report was also part of an attempt to professionalize Norwegian peace diplo-
macy. During the 1990s, the government’s peace efforts had in several cases
relied largely on non-state actors who themselves took the initiative and then
received official support. Starting with the Sri Lankan peace process, there is a
trend towards the diminishing importance of such actors and the increasing
engagement, control and coordination by the Ministry of Foreign Affairs and its offi-
cials. This became institutionalized with the establishment of a Peace and Reconcil-
iation Unit in 2002, more or less coinciding with the start of the Sri Lankan peace
process. In 2004, the Minister of International Development (Hilde Frafjord John-
son) also presented a strategic framework for the broader area of peacebuilding.*

Despite such efforts, however, the Ministry has not always made strong efforts to
forge possible synergies between different peace processes where Norway has
played key roles. Thus there was only limited contact between the Sudan team
which contributed very actively to the peace agreement in early 2005 and the Sri
Lanka team during the same period.*®

Values and interests

That altruism can be combined with self-interest has been underlined since the
Middle East peace process, and as Skanland has argued, the Norwegian peace
engagement has become increasingly tied to the promotion of Norwegian interests
(Skénland, 2010: 40). On several occasions, Norwegian politicians have stated that
the peace engagement enables them, in other settings, to meet on a higher level
and in more comprehensive talks. Thus, over the last few years, the active involve-
ment of Norway in Sri Lanka and Sudan have been important entry points that Nor-
wegian officials can use to gain access to the top echelons of the State Depart-
ment in Washington. There is reason to believe that the engagement with Sri Lanka
has provided similar access in Delhi.

It should be added, though, that the current Minister of Foreign Affairs (Jonas Gahr
Stgre) has downplayed the beneficial consequences in terms of self-interest: ‘Norway
spends more than NOK 800 million per year on peace efforts. These funds must
never be seen as important in promoting our reputation and winning international
prestige’ (Jonas Gahr Stgre, 2008, cited in Skanland, 2010).1 According to Stere,
Norwegjan peace engagement is driven by both values and interests: ‘Values, because
we — as a rich nation in a peaceful corner of Europe — have a moral responsibility to
engage in the cause of peace and development for others. And interests, because
ultimately our security is served by less suffering and less instability and more
progress in the fight against world poverty’.t” Stgre calls this ‘global realism’.28

14 Norwegian Ministry of Foreign Affairs 2004: 'Peacebuilding — a Development Perspective.

15 Interviews 040A, 041A.

16 Jonas Gahr Stgre: ‘Norges fredsengasjement’. LO-aktuelt 2, 2008.

17 Jonas Gahr Stgre: ‘Norway and the US: Partners in peace’. Lecture at Harvard University 28.02.2007.
18 Jonas Gahr Stgre: ‘Mellom ytterkantene’. Aftenposten 13.12.2010.
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Mounting criticism

While the foreign policy consensus has largely been maintained in the Norwegian
National Assembly, there has been increasing criticism of the peace engagement,
both in the media and by academics (e.g. Skanland, 2010; Tvedt, 2003; Waage,
2007; @sterud, 2006). Alternative views have been spurred by the fact that the
positive results seem few and far between. Thus @yvind @sterud has argued that
Norway’s idealist intentions are not matched by achievements in terms of lasting
peace and cites the Middle East and Sri Lanka as examples. Interventions for peace
have rarely been successful and tend to ignore the fact that institutional conditions
for peace and democratic stability have emerged — where we find these — through
complex and long-term historical processes. Both the dilemmas involved and the
often unintended and negative consequences of peace interventions tend to disap-
pear in the rhetoric of the Norwegian engagement policy (@sterud, 2006).

Another strand of criticism is largely supportive of Norwegian efforts but holds Nor-
way'’s foreign policy practice up against the dominant representation of the peace
engagement and finds the practice to be out of line with the ideals implicit in con-
cepts like ‘peace nation’ and ‘humanitarian great power’. Thus Kristian Berg Harp-
viken and Inger Skjelsbaek (2010) argue that the peace engagement requires an
ethical, normative basis, but in Afghanistan Norway participates in NATO-led military
operations which undermine Norway’s position as a peace actor, beyond Afghani-
stan and the Islamic world. Others also see that attempts to portray military efforts
as peace operations create tensions because they are seen as being incompatible
with the peace nation image (e.g. Leira, 2007).

A third strand of criticism finds that the Norwegian model, with its close ties
between government, NGOs and academic institutions has resulted in a rather
uncritical corporate system marked by elite circulation and vested interests.
Although mainly formulated by one person (Tvedt, 2003), this criticism has been
widely disseminated in the Norwegian media and led to new scepticism, also con-
cerning the idea that Norway may achieve more because it is a small country
(Ské&nland, 2010: 45).

Concluding remarks

Despite criticism, Norwegian peace engagement continues to enjoy broad political
support and to be an important part of Norway’s foreign policy. Norway’s peace
efforts in Sri Lanka thus fit within a larger set of foreign policy engagements over
the past two decades. As we will see below, some of the tensions and difficulties
that have featured elsewhere are relevant to the Sri Lankan case. However, it is
important to note that Norway’s approach in Sri Lanka differed from many of its
efforts elsewhere, not so much because it acted as ‘sole facilitator’ but rather
because it replaced an approach of NGO proxies for an official state engagement.
This indicates that the so-called ‘Norwegian model’ may be a misguided political
construct or has become less relevant since the 1990s.
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The Sri Lankan Context: An Overview of
Conflict and Peacemaking

This chapter provides a brief introduction to the history of war-making and peace-
making in Sri Lanka, focusing on developments that preceded the latest peace
process. An appreciation of the complex environment that Norway entered as peace
facilitator is necessary in order to make judgements about its role and effective-
ness. By providing this contextual background we aim to address the following
questions: What are the historical roots of the Sri Lankan conflict? How have the
dynamics of conflict changed over time and produced new ‘root causes’? What
efforts have been made to resolve the conflict? Why was the war so intractable and
a peace settlement so elusive? We start by examining the underlying causes of
conflict. This is followed by an analysis of how the war has taken on ‘a life of its
own’ producing new dynamics that make the challenge of resolution more complex.
We then provide an overview of previous peace negotiations and finish by summa-
rizing the challenges faced by Norway and domestic actors at the outset of the
latest peace process.

Competing nationalisms and the crisis of the state

It is beyond the scope of this report to provide a detailed account of Sri Lanka’s civil
war which started in 1983 and has undergone several phases, interspersed by
failed peace efforts. It is commonly divided into Eelam wars | (1983-1987), Il
(1990-1994), 1l (1995-2002) and IV (2006-2009), although the divide between
‘war’ and ‘peace’ was never as clear as this timeline suggests — war was preceded
by other forms of violence including assassinations, riots and pogroms, whilst
periods of ‘peace’ were frequently characterized by high levels of violence.

As with all conflict analyses, one is faced with the question of how far to go back in
time, and how to sort through the complex mix of causal factors and competing
narratives as to what the war is about. The Sri Lankan conflict is about many things,
including exclusivist identity politics, dynastic rivalries, uneven development patterns
and flawed mediation efforts. Although the conflict is a complex mix of all these
factors (and many more), at a deeper level it is understood here to be rooted in a
historical process of incomplete state formation and post-colonial ethnicized politics
(Uyangoda, 2011; Wallensteen, 2007). At the heart of this is the failure of the
country’s democratic system to cultivate an inclusive state and a sense of nation
that incorporated all minorities.

Ethnic outbidding and Sinhala nationalism

Sri Lanka’s post-independence English-speaking elite navigated electoral pressures
by advocating the language, rights and culture of the Sinhala majority. This ‘ethnic
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outbidding’ was legitimized through a discourse of redressing historical Sinhala
grievances'® and resulted in the entrenchment of ethno-nationalism, exclusion and
polarization. Though partly a top-down, elite-driven process, Sinhala nationalist
sentiments could not simply be ‘turned on’ or ‘off’ by the political class. They
permeated society more broadly and were tied up with expectations towards the
state as protector and benefactor of the Sinhala peasantry. This discourse was fused
with Sinhala Buddhist ideals of righteousness and moral regeneration. Nationalist
ideology ‘provided a moral lens through which electoral politics and the actions of
the state could be evaluated and imbued with legitimacy’ (Venugopal, 2011: 84).

The victory of the newly formed Sri Lankan Freedom Party (SLFP) in 1956 reconfig-
ured power relations in post-colonial Sri Lanka (Uyangoda, 2010b). This coalition
government had a wide social base in Sinhala rural society and elevated a new rural
elite, providing them with access to state power. As a result of this combination of
ethnic scapegoating by the elite and pressure from below, the state became
increasingly Sinhalized, leading to discriminatory policies in the fields of language,
university admission, state employment, and land ownership, which were further
compounded by symbolically important measures in the fields of religion and the
national flag (Chelvanayakam, 2005; De Silva, 2005; Jeganathan and Ismail, 1995;
Moore, 1985; Richardson, 2005; Spencer, 2008; Tiruchelvam, 2000; Uyangoda,
2007; 2011). Therefore, paradoxically the Sinhalization of the state was associated
with a broadening of its social base, alongside a narrowing of its ethnic foundations
(Uyangoda, 2010: 29).

Majoritarian democracy disabled class politics and created a space for ethno-
nationalist mobilisation and ultimately armed rebellion in both Sinhalese and Tamil
societies. In the south, rural-urban disparities and class inequality provided a fertile
ground for Marxist inspired youth, leading to successive armed uprisings by the
Janatha Vimukth Peramuna (JVP) in the 1970s and 1980s. The youth cohort
underpinning the strength of both the LTTE and JVP came from similar class and
caste backgrounds, but ethnic identity (Tamil and Sinhalese respectively) proved to
be a more potent source of mobilization than class.

Therefore, Sinhala nationalism has been a relatively constant and persistent force in
Sri Lankan politics, only its locus has oscillated between the mainstream parties at
the centre and ultra-nationalist groups such as the JVP and more recently, the
Jathika Hela Urumaya (JHU) at the periphery. Whilst the combined electoral
strength of these two parties amongst Sinhala voters has arguably never exceeded
10%, their ability to promote Sinhalese identity politics through propaganda and
mobilisation, had the effect of weakening the commitment of the two dominant
parties, the United National Party (UNP) and the Sri Lankan Freedom Party (SLFP)
towards an agenda of pluralist political reform (Uyangoda, 2010b: 43).

19 Colonial rule, it has been argued, privileged Tamils who had been over-represented in the state administration and bureaucracy. To
some extent, rather than being a case of British favouritism, this was related to specific developments and conditions in Jaffna, the
heartland of Tamil culture and politics. Because of the early existence of missionary-established English medium schools, and the
lack of other economic opportunities, the civil service had been one of the few channels for upward mobility (Wilson, 1994).
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Militant Tamil nationalism

A Tamil nationalist discourse that advocated a ‘traditional homeland’ — Tamil Eelam
— for the Tamils in the north-east of Sri Lanka first emerged in the colonial period,
but gathered momentum post-independence (Nesiah, 2001; Sitrampalam, 2005).
Archaeological findings and colonial sources are taken as proof of ancient Tamil
presence in the form of language, customs and laws. The Tamil ‘kingdom’ in Jaffna
gave inspiration to the struggle for a Tamil Eelam and the unitary state was seen as
a more recent colonial imposition (Chelvanayakam, 2005; Wilson, 1994).

Tamil political parties — part of the English-speaking elite — advocated federal
reforms and managed to broker agreements safeguarding Tamil rights. They coa-
lesced into the Tamil United Liberation Front, which openly came to advocate sepa-
ratism through the 1976 Vaddukoddai resolution, which stated ‘that restoration and
reconstitution of the Free, Sovereign, Secular Socialist State of Tamil Eelam based
on the right of self determination inherent to every nation has become inevitable in
order to safeguard the very existence of the Tamil Nation in this Country’ (TULF,
1976). Failure to live up to these ambitions de-legitimized ‘gentleman politicians’ in
the eyes of a new generation of Tamil youth rebels and student revolutionaries
(Balasingham, 2005; Nesiah, 2001; Wilson, 1994). With covert Indian support,
Tamil militant groups staged increasingly violent opposition and open hostilities
started in 1983, following the anti-Tamil pogroms known as ‘Black July’.

After defeating rival groups in the 1980s, the Liberation Tigers of Tamil Eelam
(LTTE) emerged as the self-proclaimed ‘sole representative’ of the Tamil cause. ‘The
boys’, as they were known in the north-east, developed from a small amateurish
guerrilla movement to a much larger force that pioneered suicide bombing, created
its own navy (the ‘Sea Tigers’), a small air force, and rudimentary structures and
symbols of government, including administrative institutions, tax collection, banks,
flag, national day and so on (Fuglerud, 2009; Korf, 2006; Stokke, 2006). By the
1990s, the LTTE managed to control significant swathes of territory. The movement
came to think and act like a state, and its war making could be understood as a
process of state-making (Uyangoda, 2007: 10). Both military offensives and partici-
pation in peace talks have pivoted on the consolidation of that project. In spite of
these attempts to create legitimacy through building state-like structures and insti-
tutions, the LTTE relied heavily on coercion, terror and the ruthless suppression of
dissent (Sarvananthan, 2007). Democratic Tamil parties were either eliminated,
forced to align themselves behind the government, or become extensions of LTTE
rule. LTTE forced taxation and recruitment of boys and girls, silencing of dissident
voices and brutal punishments (Hoole et al, 1992)%° placed heavy strain on the
Tamil community. In spite of the LTTE's methods, Tamil nationalism had deep roots
and widespread support, driven in part by government military rule in the north-east
that was associated with repression and periodic atrocities (Hoole, 2001). There-
fore, Sinhala and Tamil nationalisms, and their competing statebuilding projects,
emerged in a dialectic fashion, in a relationship that can be described as one of
antagonistic inter-dependence — both drew their energy and legitimacy from the
existence of a threatening other. Both were based upon a discourse of historical

20 See also the numerous reports from the University Teachers for Human Rights (Jaffna).
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injustice and moral regeneration. And this symbiotic relationship operated on a
material as well as discursive level. The LTTE’s political project was closely con-
nected to southern politics and the movement built upon and made use of govern-
ment state structures in administering the areas under its control (Fuglerud, 2009;
Korf, 2006; Sarvananthan, 2007; Stokke, 2006; Uyangoda, 2007). Conversely for
the Sri Lankan state, the war in the north-east was intimately connected to the
economy in the south, with the military for example becoming a key source of
employment for poor Sinhala youth (Venugopal, 2009a).

Muslim politics

Majoritarian politics has placed similar pressures on other minority groups, notably
the Muslims who constitute the second largest minority (8.7%) and are scattered
throughout the country, but with most significant pockets in the east and north-
west. Partly as a result of the war and the attacks of the LTTE — including large-
scale forced eviction from Jaffna, killings and attacks on mosques — Muslims see
themselves as a distinct religious and ethnic group. This growing self-identification
was reflected in the formation of the first exclusively Muslim party of any signifi-
cance in the 1980s: the Sri Lanka Muslim Congress (SLMC). In practice, however, it
served as a ‘kingmaker’ to SLFP and UNP governments, who could not secure firm
majorities by themselves. SLMC has tended to rally on a discourse of ethnic identity
and rights, but adopted moderate standpoints in return for ministerial portfolios and
the associated patronage. This oscillation between pragmatic patronage politics and
demands for group-based rights came to a head during the peace process that
started in 2002 (Ali, 2001; Ameerdeen, 2006; Ismail et al., 2005; Knoezer, 1998;
Klem, 2011; Lewer and Ismail, 2011; McGilvray, 2008; Nuhman, 2002; O’Sullivan,
1999). To a lesser extent, a similar analysis applies to the Upcountry Tamils.?*

The politics of economic reforms

Successive economic policies, influenced by shifts in the international environment,
played a critical role in influencing the trajectory of statebuilding and conflict in Sri
Lanka. The UNP was historically a party of the right, supported by the business
elite, which advocated market-oriented economic policies, whilst the SLFP drew its
support from a peripheral, rural base, leading to an orientation towards state-cen-
tred welfarism. Both orientations and associated economic policies were linked in
different ways to ethnic polarization and social disturbances (Venugopal, 2009a).
The SLFP led ‘socialist experiment’ of the 1960s and 1970s was associated with
the growth of the state as a source of patronage and protection for the Sinhala
‘intermediate class’ and the emergence of state-backed colonisation schemes as
an antidote to unrest in the unruly borderlands of the north and east. The UNP’s
landslide victory in the 1977 elections based on the promise of economic reforms,
liberalisation and accelerated growth, was seen by many at the time as an antidote
to the economic causes of unrest emerging from the periphery. Radical liberalisa-
tion, privatisation and internationalisation of the economy alongside continued state
welfarism and state-led investment in irrigation schemes and Free Trade Zones

21 Upcountry Tamils, also referred to ‘plantation’ or ‘Indian’ Tamils constitute a community that originates in Tamil Nadu (India) and was
brought to Sri Lanka under British colonial rule to work on the tea estates and other plantations in the central highlands. Their
history is thus very different from the ‘Sri Lankan’ Tamils (who live mainly in the north-east and in Colombo). Although they share the
same grievances — e.g. ethnic discrimination, exclusionary state, anti-Tamil pogroms — the political linkage between the two struggles
has never been very strong. The Upcountry Tamils have the added concerns of poor labour conditions, infrastructure and citizenship
issues, which have caused their leaders to steer a largely autonomous course.
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sparked high growth rates. However, it was on President Jayawardene’s watch that
there was an escalation of the island’s ethnic conflict. There are different and com-
peting accounts of the linkages between economic liberalisation and conflict.??
Some highlight the uneven material impacts of reforms on different groups in soci-
ety, which produced new inequalities, pauperized the lower-middle class and led to
ethnic scapegoating (Gunasinghe, 1984; Herring, 2001; Moore, 1985). Others
focus on how increased aid flows, which accompanied liberalisation, expanded the
opportunities for ethnically based rent seeking and cronyism (Cuthbertson and
Athukorala, 1990; Dunham, 2004; Dunham and Jayasuriya, 2001; Dunham and
Kelegama, 1994 and 1995; Richardson, 2004). Also important were the ideologi-
cal impacts of market reforms, which appeared to tear up the social contract
between the Sinhala state and the peasantry. Dealing with resistance from this
intermediate class has been a central challenge for all governments implementing
political or economic reforms. As Venugopal (2011) argues, market reforming gov-
ernments are particularly vulnerable to legitimacy crises and have to adopt compen-
satory measures, involving on the one hand gaining public consent for unpopular
programmes through state welfarism and patronage, and on the other, silencing
opposition through coercion and centralisation. Paradoxically, whilst Sri Lanka
underwent rapid economic liberalisation, the state sector grew, and there were
massive, donor-funded investments in state administered infrastructure programmes
such as the Mahaweli dam which extended irrigation into the north-eastern dry
zone and brought significant numbers of Sinhala settlers into the Tamil and Muslim
dominated region (Dunham and Kelegama, 1994; Spencer, 1990; Tennekoon,
1988). Unpalatable reforms were compensated for through state-based patronage.
At the same time constitutional changes, including the introduction of the Presi-
dential system and Proportional Representation, centralized power and gave the
President the tools to deal with potential opposition to economic reforms. Market
reforms and the compensatory measures associated with them accelerated rather
than reversed the Sinhalisation of the state (Venugopal, 2011). Years of impressive
economic growth — backed by the international financial institutions and Western
donors — thus came at the cost of political instability and protest (Bastian, 2007).

The dynamics of a conflict system

Sri Lanka'’s conflict has mutated and expanded over time. The war itself has created
new ground realities, added new layers and changed dynamics. Numerous unsuc-
cessful attempts at resolution have left their own legacies as well. The evolution of
the conflict has unleashed processes beyond the control of political elites which
continue to shape state and society. This severely complicates attempts at resolu-
tion. Any intervention to promote peace must not only address so-called ‘root
causes’,?® but also deal with the numerous factors that sustain the conflict. Solu-
tions that could have been effective in the 1970s no longer sufficed in the 1990s.
Three crucial dynamics in the politico-military, social and economic spheres can be
identified, which together have played a role in shaping and impeding efforts at con-
flict settlement and transformation.

22 See Venugopal (2011) for a summary of these different accounts.
23 For a critical discussion of the relevance of ‘root causes’ to conflict resolution, see Woodward (2007).
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First, the war has created its own military constellations, contributing to the militari-
zation of life. The conflict became normalized as structures and institutions through-
out the island adapted to wartime conditions. The Sri Lankan state has been trans-
formed by the conflict. Counter-state rebellion produced counter-insurgency
responses from the government which began to function in two parallel modes — as
a ‘normal’ state through its institutions of democratic governance, and as a state at
war with its own citizens (Uyangoda, 2011: 34). Key organs of the state including
the bureaucracy, the police and the army became increasingly majoritarian (ibid).
The passing of emergency regulations, the undermining of democratic safeguards
and the growing role of the military in civilian life have all been justified in order to
fight the war. This has left an important legacy and can be seen for instance in the
Rajapaksa government’s attempt to change the casting of the ‘ideal citizen’ in post-
war Sri Lanka, from the farmer to the ranaviru or ‘brave soldier’ (Goodhand et al.,
2011b).

War similarly reconfigured politics and institutions in the north and east. Although
major population centres — Jaffna, Trincomalee, Batticaloa — ended up under army
control, the rebels had a major influence in these areas, whilst in the so-called
‘uncleared areas’ (LTTE controlled) state institutions continued to function, though
an economic blockade was imposed in most areas. Government administrators and
basic services like food aid and poverty relief were condoned and co-opted by the
LTTE in a peculiar form of hybrid governance (Korf, 2006; Korf et al., 2010;
Sarvananthan, 2007; Stokke, 2006; Uyangoda, 2007).

Though the LTTE defined itself in opposition to the southern polity, it was also
deeply entangled with political and economic dynamics in the Sinhala-dominated
south. The rebels staged targeted assassinations of political leaders and terrorist
attacks on sensitive targets, such as the Buddhist Temple of the Tooth in Kandy and
the Central Bank in Colombo. On several occasions, the LTTE was able to dramati-
cally alter the historical trajectory of the island altogether. Examples include the
assassination of President Ranasinghe Premadasa in 1993, the Central Bank bomb
blast of 1996, and the suicide-commando attack on Katunayake international
airport in 2001. The LTTE was also adept at manipulating and swaying the outcome
of elections through direct and indirect means: for example their assassination of
UNP presidential candidate Gamani Dissanayake on the eve of the elections in
1994 cleared the way not just for the election and rise to power of the People’s
Alliance (PA) candidate Chandrika Kumaratunga, but also for the rise of Ranil
Wickremesinghe to the UNP leadership (Goodhand et al., 2011b).

Tamil separatism did not change the initial conditions that caused the conflict.
Rather, continuing war legitimized and even gave a new rationality to policies of
ethnic exclusion and margjnalization (Uyangoda, 2011: 38). Violence became a
key arbiter of change and the civil war led to a militarization of society as well as
politics.

24 For an excellent work on the militarization of Sri Lankan society, see de Mel (2007).
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Second, the war has had profound impacts in the social sphere. Ethnic fault lines —
always present, but often somewhat fluid — hardened as a result of the war. Chil-
dren in ‘uncleared areas’ grew up without ever meeting a Sinhalese. Along the east-
ern coastline, tensions between the Muslim and Tamil community sparked, despite
centuries of close cultural, linguistic and kinship relations. Inter-personal relations,
love affairs, trade, irrigation and agricultural labour continued to reach out across
ethnic fault lines in the north-east, as people coped with the harsh circumstances
(Gaasbeek, 2010), but animosities and loyalties crystallized around ethnic bounda-
ries at times of tension. Very often ‘the conflict’ blended with more localised issues
and squabbles: neighbourhood trouble turned violent when the army got involved,
temple or mosque disagreements turned highly political, and land conflicts merged
with ethnic claims (Gaasbeek, 2010; Korf, 2004; Mayer et al., 2003; Walker,
2010). The war affected women in different ways, sometimes positively (e.g. job
opportunities with NGOs), but often negatively (e.g. insecurity, female conscription
into the LTTE and the ‘home guards’?®, single-headed households, maltreatment,
rape and impunity) (Maunaguru, 2005; Ruwanpura, 2006). Whilst gender roles
have been challenged by war, they have arguably not been transformed. Women
made few advances politically. Nationalists assigned women the task of upholding
national identity, as the custodians of culture and bearers of future generations of
patriots. Sri Lanka has an abysmal record of the representation of women in deci-
sion making in the mainstream political arena (Kottegoda, 2010: 85), whilst women
did not figure prominently in the upper echelons of the LTTE.

Third, the conflict generated a war economy. As fishermen had trouble accessing
the sea, as farmers were displaced from their land and other forms of employment
were scarce, people adjusted to the new circumstances (Goodhand et al., 2000;
Korf, 2004; Winslow and Woost, 2004). Sinhala families enrolled for the army,
Muslim traders exploited their ability to move across ethnic boundaries, and the
diaspora ‘money order economy’ kept many Tamil families afloat. Women increas-
ingly took on roles in the public sphere. Some, on both sides of the conflict, joined
the military, others campaigned for an end to the war, and many were forced to find
formal employment as a result of the death of a breadwinner. For rural Sinhala
communities in the eastern interior, the centre and south of the country, the armed
forces became a vital source of income. Many families had at least one child in the
army or serving as a ‘home guard’ (Gamburd, 2004; Venugopal, 2009a). In addition
to this economy of coping, a more coercive, militarised economy catered to the
main power brokers. Corruption with the defence establishment was rife and the
LTTE constructed a global economic enterprise to sustain its operations. This
involved front organizations which enforced a tax regime among Tamil communities
while engaging in a range of illegal activities (allegedly drug trafficking and smug-
gling) alongside regular, licit investments like real estate in Colombo and trade. A
merchant fleet was used to ship smuggled goods and weapons to Sri Lankan
shores (Gunaratna, 2001; Samarasinghe, 2003).

25 Poorly armed and trained vigilantes guarding the less important checkpoints in the north-east.
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Conflict resolution efforts and the challenge of transformation

There have been numerous unsuccessful attempts to resolve the minority question.
Prior to the escalation of war, there were two pacts in 1957 and 1965 between the
Tamil leadership (Federal Party) and the ruling party (first SLFP, then UNP). Both
agreements involved the devolution of power to the regions, the acceptance of
Tamil as the official language in the north-east and the regulation of Sinhala ‘coloni-
zation’ in that region. However, neither pact was implemented. Faced with Sinhala
nationalist opposition, the country’s leadership reneged on agreements after they
had been signed (De Silva, 2005; Wilson, 1994).

After the escalation of violence in the 1980s, there was a sequence of Indian inter-
ventions to resolve the crisis. Peace talks were held during the All Party Conference
(1984), the Thimpu talks (1985), the Political Party Conference in Bangalore
(1986) and finally resulted in the Indo-Lankan Accord in 1987. Motivated by
regional security interests and domestic sentiments in Tamil Nadu, the Indian gov-
ernment pressured both sides into political concessions (which stopped well short
of secession so as to avoid a precedent in the region) and arranged for disarma-
ment of the LTTE. The 1987 Accord amended the Sri Lankan Constitution (13™
amendment) and created a Provincial Council system with significant powers, and
merged the Northern and Eastern Province, thus creating a contiguous area that
roughly matched the aspired Tamil Eelam. The Accord mandated the deployment of
an Indian peacekeeping force (IPKF) to monitor (and enforce) implementation. India
positioned itself to negotiate on behalf of the Tamils and used its leverage to extract
a compromise from the Sri Lankan government, but soon found there was limited
buy-in from both sides. The LTTE, not a signatory to the agreement, refused to
disarm. The IPKF’s attempt to force them into compliance sparked a bloody war
with massive casualties on both sides. Among Sinhala nationalist constituencies,
Indian infringement of Sri Lankan sovereignty and fears that the unitary state was
under threat spawned violent opposition. This culminated in the second JVP uprising
in the south, in which marginalized Sinhala youth driven by a heady mixture of
Marxism and nationalism, staged an insurgency in 1987, that was brutally crushed
by the government in 1989. Meanwhile, opposition to India’s intervention in the
north-east continued. In a peculiar twist of history, there was a convergence in the
interests of the Sri Lankan government and the LTTE to force the withdrawal of the
IPKF. In 1989 President Premadasa’s government and the LTTE held two rounds of
talks in Colombo in which both parties agreed that the IPKF would withdraw within a
year.?¢ After the Indians withdrew in 1990, the Tamil groups it had used as allies or
proxies crumbled to a reinvigorated LTTE (Balasingham, 2004; De Silva, 2005;
Destradi, 2010; De Votta, 2010; Dixit, 2003; Krishna, 2001; Loganathan, 2006;
Tilakaratne 2006).

Finally, in the mid 1990s, after a return to war (Eelam War Il) had caused massive
damage and suffering, another attempt at resolution was made — this time with
limited external involvement. The election of Chandrika Kumaratunga in 1994
ended seventeen years of UNP rule and cleared the way for a ceasefire and talks.

26 The talks also discussed disabilities faced by the Tamil people; human rights issues arising from the IPKF; the disruption of economic
activities; state sponsored colonisation; conscription of youth in the Civilian Volunteer Force; and the need to seek a negotiated
settlement.
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Direct talks were held in Jaffna and, with the help of the International Committee of
the Red Cross (ICRC), Kumaratunga exchanged letters with LTTE leader Prabhaka-
ran. However, the process soon foundered and never moved beyond the stage of
‘talks about talks’. The LTTE prioritised normalisation and military de-escalation,
while Kumaratunga’s government wanted concessions to be linked to a comprehen-
sive and final agreement (Balasingham, 2004; Loganathan, 1996). Ambiguities
about the ceasefire and poor communication channels led to tensions and within a
few months the LTTE resumed hostilities. Kumaratunga’s government adopted a
two-pronged ‘war for peace’ strategy, with massive offensives on the battlefield
(Eelam War 1ll) while attempting to engineer a comprehensive political package with
moderate Tamil (and other) leaders. On both tracks, initial progress was followed by
setbacks. The army retook the Jaffna peninsula, but then lost territory rapidly and a
stalemate ensued. Politically, Kumaratunga mustered support for a ‘devolution
package’, but in the end, opposition leader Ranil Wickremesinghe (UNP) defeated it
in parliament.

These different attempts at resolution thus failed, but nevertheless had important
impacts. All were based on an assumption that a sustainable settlement depended
upon a political package involving the devolution of power and state reform. How-
ever, there were diverging positions on how to get to this stage. Uyangoda (2011:
37) differentiates between (a) a pacifist position i.e. conflict resolution through a
radical, pluralist state reform agenda, worked out with all the ethnic groups at the
mediation table; (b) a pragmatic position i.e. a twin track approach exemplified in
the ‘war for peace’ of the People’s Alliance (led by Kumaratunga) in which the mili-
tary weakening of the LTTE would be accompanied by a unilateral offer of regional
autonomy in order to narrow down the political space for the rebels; and (c) a realist
position i.e. end of the war by military means before embarking on minimalist state
reform — which appears to have been the position of the current Rajapaksa govern-
ment.

These different peace initiatives contained innovative elements of compromise that
could be used as starting points for a new agreement. They also left baleful lega-
cies and created more entrenched positions and distrust. In addition, they reposi-
tioned actors and issues. The Muslim community played a less significant role in
the 1980s, but (along with other factors) the concessions to the LTTE under the
Indo-Lankan Accord raised acute fears of being sacrificed to some form of LTTE
rule. This was a key catalyst for the emergence of a dedicated Muslim party, the
SLMC. Consequently it became hard to countenance a peace settlement with suffi-
cient legitimacy and political support that excluded the Muslims.

As the above analysis highlights, Sri Lanka failed to establish institutions and policies
to accommodate minority and majority anxieties and contain the hardening of
ethnic fault lines and subsequent forces of separatism. Peacemaking in this context
can best be understood, not as the mirror image of war, but the continuation of war
making by other means. Ultimately, negotiations foundered as a result of the clash-
ing logics, and non-negotiability of competing statebuilding projects — at the heart of
the problem was a reform resistant state, pitted against a reform resistant anti-
state or sub-state.
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In the south, no state reform initiative has been constitutionalized since the thir-
teenth amendment (Uyangoda, 2010b). A range of factors contribute to this reform
resistance. First, inter-party and interpersonal dynamics narrowed the political
space for conflict resolution. The ferocious competition between the United National
Party (UNP) and its early split-off the Sri Lanka Freedom Party (SLFP) has had an
overriding impact on the political landscape. The perceived need to outsmart politi-
cal rivals has often trumped national interests. This history of party rivalry was com-
plicated by long standing dynastic struggles — most recently manifest in the conflict
between Wickremesinghe and Kumaratunga.

Second, this dynamic was compounded by the electoral system. The initial First-
Past-The-Post system generated winner-takes-all outcomes, with a marginal place
for Tamil parties. The UNP and SLFP alternated with sweeping victories and avoid-
ance of political compromise. The introduction of Proportional Representation (PR)
in 1978 — paralleled by the creation of an Executive Presidency — dampened the
alternating victories of the two mainstream parties, but also led to more unstable
coalition governments.?” This combination of a powerful executive presidency and a
system that produces stronger ethnic parties and weaker government coalitions,
has proven no more able than First-Past-The-Post to address minority issues
through fundamental reforms of the state (Bastian, 2003; Coomaraswamy, 2003;
De Votta, 2006; Goodhand and Klem, 2005; Rampton and Welikala, 2005).

Third, an elite consensus or partial elite consensus was necessary but by itself not
sufficient for conflict resolution. There is in many respects broad based ‘ownership’
of the conflict, and substantive reforms demanded a wider coalition which went
beyond the mainstream parties and political elites. As Uyangoda (2010) argues
there was no counter-hegemonic demand for devolution from the south. State
reform was largely seen as an ethnic minority project.

Fourth, the LTTE appeared to be similarly resistant to reform. A highly centralized
and militaristic organisation, with only a weak political wing and galvanized by a
nationalistic diaspora, it showed little openness to compromise or internal democra-
tization. During negotiations, both sides found themselves caught in a ‘symbolic
politics trap’ (Kaufman, 2006), prisoners of the myths and fears that they helped
propagate and were the driving forces behind the nationalist projects. For both
sides, ‘peace’ was harder to manage than war, leaving them vulnerable to internal
divisions and the charge of selling out.

Conclusions: an intractable conflict?

As argued above, ‘the Sri Lankan conflict’ is closely entangled with the country’s
sociological, economic and political structures. At its heart is a post-colonial state,
whose institutions and electoral dynamics aggravated Sinhala nationalism and Tamil
separatism, rather than adequately accommodating majorities and minorities. Politi-
cal exclusion, socio-economic equalities and core-periphery disparities were chan-
nelled into identity politics and ethnic scapegoating, preventing the emergence of a
unified national agenda for development. The crisis was compounded by the formi-

27 For a general discussion see Reilly (2005).
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dable military strength of an intractable insurgent movement (the LTTE) as well as a
history of failed resolution efforts. These have not only raised the stakes and
entrenched positions, but also the limited ability of external actors to engineer
change. India’s forceful, but unsuccessful intervention in Sri Lanka is a prime exam-

ple.

Norway’s peace efforts in Sri Lanka thus encountered a deeply protracted conflict
and it was clear from the very start that it would face enormous challenges. In the
long run, a durable peace settlement would require what Uyangoda (2010b) refers
to as the ‘3 Ds’ — democratization, devolution and demilitarization. More specifi-
cally, it would require the following elements: 1) constitutional reform of the state,
2) with some a level of support from the three largest ethnic communities, and 3) a
fundamental transformation of the LTTE, while 4) overcoming obstinate UNP-SLFP
rivalry, and 5) without overstepping India’s political and military preferences. In par-
allel to these core political issues, there was a need to address immediate humani-
tarian issues and preserve a level of respect for human rights.
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PART II:
THE STORY

First Explorations, a Ceasefire and Peace Talks
(1990s-2003)

The following three chapters provide an empirical narrative of the Sri Lankan peace
process: its long run-up and its short-lived progress (this chapter), the fragmenta-
tion and tensions that it brought about (chapter 5) and the war that followed
(chapter 6). Much of this chronology has been described elsewhere (Balasingham,
2004, Fernando, 2008; Goodhand and Klem, 2005; Goodhand et al., 2011 a and
b; Goodhand, Korf and Spencer, 2011; Gooneratne, 2007; Rupesinghe, 2006;
Sahadevan, 2006; Stokke, and Uyangoda, 2011), but our discussion of Norway’s
strategies and activities adds empirical detail and insight to the literature. We use
key turning points (the headings) in the sequence of events to scrutinize Norwegian
responses in relation to the knowledge and opportunities that were available at the
time.

First explorations

Norwegijan efforts to help bring about peace in Sri Lanka start long before the 2002
ceasefire. As early as January 1991, following the Indian Peace Keeping Force,
Norway offers its service to the Sri Lankan government and the LTTE and it keeps
the door open throughout the 1990s. In this period, Norwegian efforts hinge on
informal personal relationships and they occur in parallel to a host of other initia-
tives. Countries including the UK, France, the US, Australia, Canada, as well as the
International Committee of the Red Cross (ICRC), the UN, the non-aligned move-
ment, the Commonwealth Secretariat and the Catholic Church are considered as
third parties in one way or the other.

When the talks between the administration of President Premadasa and the LTTE
founder in June 1990, ACS Hameed, Foreign Minister and close confidant of the
president approaches Arne Fjgrtoft, a former Norwegian politician, Secretary Gen-
eral of the Worldview International Foundation and long-time resident of Sri Lanka.
Fjgrtoft who also has contacts with LTTE associates, is asked to explore whether
Norway can establish a back-channel with the insurgents while the war is going on.
He contacts Norwegian Foreign Minister Kjell Magne Bondevik who concurs with an
informal, secret exploration of dialogue (Fjgrtoft, 2007). The ministry deliberately
keeps a low profile so as to protect the fragile process.

No major progress is made, but Fjgrtoft continues to serve as the communication
channel to the Norwegian government (Folleras, 2002). A new government is
installed in Norway and incoming State Secretary?® Jan Egeland (1992-97) is eager

28 We use the term State Secretary for the Norwegian term ‘statssekreteer’ (equivalent to Deputy Minister).
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to promote a Norwegian role in a possible peace process, conditional on a direct
request from both the Sri Lankan government and the LTTE. Norway’s profile as a
peace broker meanwhile receives a boost in the Middle East, with the Oslo Accord
in 1993, and there is increasing pressure on Norway from the Tamil diaspora.
Progress in Sri Lanka is more modest: a secret meeting between Hameed and LTTE
representatives is held in Geneva, but the parties are unable to move forward. Dur-
ing the 1995 peace talks, Norway is asked to head a ceasefire monitoring mission
(joined by Canada and the Netherlands). The Norwegians interpret this as recogni-
tion of their efforts,?° but the war resumes and the mission is never fielded. In the
shadow of full-blown war, both parties continue to explore different possible chan-
nels for future negotiations. Several potential third parties explore their chances.
Norway also decides to ‘keep the door open’° and appeals are made to Norway by
different persons and organizations to engage. However, no full-time diplomats are
assigned to the effort at this point. Soon after the collapse of the 1995 talks, the
LTTE communicates — through the Norwegian NGO FORUT — that it considers Nor-
way as the preferred third party, but there is uncertainty about the reliability of the
source.®* Contact with the LTTE is established through the ICRC, and Egeland
meets the LTTE’s negotiator Anton Balasingham. An attempt is made to foster dia-
logue between government representatives and LTTE proxies at the margins of a
seminar at the Chr. Michelsen Institute in Bergen in February 1996, which sparks
protest from Sinhala critics. In the same period, Catholic bishops in Sri Lanka
develop a dialogue channel with both parties and look around for a state actor to
take their efforts to a higher level. In letters to both sides they suggest Norway as a
suitable third party.3?

In line with this trend, the newly installed ambassador Jon Westborg consults with a
wide range of players. Westborg is familiar with the country due to his earlier (1978-
1982) work for Norwegian Save the Children. In contrast to their efforts in other
countries, the Norwegians decide not to work through NGO proxies in Sri Lanka33
and the Ministry of Foreign Affairs takes direct responsibility. In January 1997, MFA
Assistant Director General Knut Vollebaek and Ambassador Westborg hold explora-
tory meetings with the Sri Lankan government and opposition. Good rapport is
established with key officials and advisors including Neelan Tiruchelvam, GL Peiris,
Jehan Perera and Lakshman Kadirgamar. The latter — coincidentally Westborg's
neighbour in Colombo — remains suspicious and critical. Meanwhile, new guidelines
are made for Norwegian development cooperation with Sri Lanka, requiring that all
cooperation should contribute to a cessation of the conflict, reconciliation and the
search for lasting peace. Officials and confidantes reiterate their request for Norway
to broker ‘low level contact’ with the LTTE.®* The Norwegian embassy, however,
feels they do not have a ‘relevant contact’ with the rebels.®® It requests the
embassy in Paris to explore ties with LTTE representatives in the diaspora, but this
produces no useful results.

29 Interview O08A.

30 MFA 307. 30/442, 1995/01171, 1-18, Colombo to Oslo, September 21, 1995.

31 MFA 307. 30/442, 1995/01171, 1-18, Colombo to Oslo, September 21, 1995.

32 MFA 307.30/442 (1995/05350) and interview with former President Kumaratunga (London, 9 June 2011).

33 While Arne Fjgrtoft had helped secure the entry of Norway into the peace process, he was regarded as too Tamil friendly by the
Sri Lankan government. FORUT and Norwegian Save the Children (with long experience in Sri Lanka) felt that a peace engagement
might adversely affect the implementation of their projects (Interview 015A)

34 MFA. 302.77 (1997/02601, 1-15).

35 MFA 302.77 (1997/02601, 1-15).
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Meanwhile Erik Solheim, a Norwegian MP, resigns as chair of the Socialist Left
Party and spends two months (January-February 1998) at Fjgrtoft’'s house in
Colombo writing his autobiography. Through Fjgrtoft he meets a number of promi-
nent politicians and develops a personal interest in the conflict. After returning to
Oslo, Solheim gets in touch with Tamils living in Norway and also goes to Paris to
meet with the LTTE. In October 1998, LTTE representatives approach Solheim with
a request to help Anton Balasingham out of Sri Lanka for an essential kidney opera-
tion, explicitly linking foreign treatment with his potential role as a lead negotiator in
exile. After lengthy, top secret explorations with Sri Lankan officials, this is achieved
and it is on this occasion that Norway is asked by Balasingham to take on the role
as facilitator. The Norwegian team is upgraded and now includes Erik Solheim and
Special Adviser (later State Secretary) Wegger Chr. Strammen. Contact with the
LTTE is mainly left to Solheim who is not part of the Foreign Ministry bureaucracy,
because it would not be ‘comfortable’ for a Norwegian government representative
to do that.®®

May 1999: Kumaratunga formally invites Norway

In May 1999, the Kumaratunga government confidentially provides Norway with a
formal mandate to initiate a dialogue with the LTTE, still a banned organisation
under Sri Lankan law. The army has managed to push back the LTTE. Firming up
the military advance with humanitarian gestures, the government approaches ICRC
to negotiate a checkpoint arrangement on the front lines to deliver aid into the LTTE
controlled areas.®” The idea, in Kumaratunga’s words®, is to ‘win the Tamil people
over,” to show the Tamil youth ‘that a Sinhala government was doing things for
them. To make them wonder “why should we Kill ourselves for Prabhakaran?” On
the political front, the government considers the time ripe to promote its ‘devolution
package’ as the solution to the conflict. The selection of Norway — as a third party
without overriding interests or leverage — is significant. Unlike India, Norway is
unthreatening enough to the government to be acceptable, despite the possible
bias resulting from Tamil diaspora pressure in Norway. The LTTE on the other hand
wants a powerful mediator, not just a facilitator.3® The choice of Norway comes
about through mutual dialogue through the Catholic Church. President Kumara-
tunga requests the LTTE to clarify which third parties would be acceptable to them
and they provide a list of five countries, of which Norway is one. Kumaratunga then
selects Norway, because other countries (the UK and Canada were on the list as
well) may have stronger interests and leverage.*® Norway is acceptable to the rebels
because they are a state actor — and thus more powerful than an informal mediator
or an NGO — willing to engage with them.* Norway makes it clear to both parties
that it sees its role as supportive and is not in a position to force anything on either

party.

Norway is thus invited by the Kumaratunga administration as a low-profile third party
at a time when the government feels it has the upper hand (militarily) and concrete
plans for negotiations (the devolution package), and is under some political time

36 Interview 036A.

37 Interview 060B.

38 Interview with the authors.
39 MFA. 307.30 (1997/00547).
40 Interview O78E.

41  MFA. 302.77 (1999/00768).
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pressure (Kumaratunga’s presidential term is about to come to an end). The govern-
ment loses the upper hand rapidly, however. In the following months, the LTTE
assassinates the prominent Tamil academic and politician Neelan Tiruchelvam (July
1999)*? and nearly succeeds in killing Kumaratunga (December 1999) and Prime
Minister Wickremanayake (January 2000). The movement goes on to capture the
strategic Elephant Pass military base (April 2000) and makes inroads into the
Jaffna peninsula (May 2000), an offensive only warded off with tremendous last-
minute military procurement and major losses by the government.

Throughout 1999, the Norwegian team holds several secret meetings with Kadirga-
mar (as well as GL Peiris), mostly in Switzerland, as well as with President Kumara-
tunga. Substantive issues regarding possible devolution of powers to the north-east
are discussed and Kadirgamar makes it clear that the government will only talk to
the LTTE if they commit themselves to finding a negotiated solution within a unitary
state. The Norwegian team concurs that a separate state is ‘out of the question’.*3
The secluded time and space to confidentially explore these matters soon comes to
an end, though. Having just lost an eye in the LTTE bomb attack during the last
days of her presidential election campaign in December 1999, Kumaratunga takes
Norway by surprise when she publicly (in a televised interview with the BBC)
announces the mandate she has given Norway. Her statement that she attempted
to approach the very people who just tried to kill her carries great political symbol-
ism, but the Norwegian team is unhappy with the disclosure, since it cuts short
their time to establish relations, agree on ground rules and explore substantive
issues. Vollebaek and Solheim go to Colombo in February 2000 for a formal meet-
ing with Kumaratunga. A formal request also comes from Prabhakaran, followed by
meetings with Balasingham in London, and the Norwegians visit Delhi to seek
Indian acceptance for its new role. The main question asked by the Indian Foreign
Secretary is: ‘are you patient?™4

Within months, the first controversy arises in Colombo with anti-Norwegian state-
ments from the press and parliamentarians and demonstrations outside the Norwe-
gian embassy. The deadlock is complete when the United National Party (UNP) led
by Ranil Wickremesinghe revokes its earlier support and torpedoes the devolution
proposal. ‘Ranil was our worst critic,” says a Norwegian diplomat looking back on
the early phase.*® In the absence of the required two-thirds parliamentary majority,
the constitutional reform proposal is postponed indefinitely in August 2000. Kuma-
ratunga, now in her second (and final) presidential term, struggles to sustain her
political support faced with war fatigue and economic downturn.

The LTTE on the other hand feels it is in a good position to bargain, having forced a
military stalemate on the government. The Norwegians meet LTTE leader Prabhaka-
ran for the first time in Malavi (in the Vanni*®) in November 2000 for discussions on

42 This incident is a shock for the Norwegians. Solheim and Strgmmen visit Balasingham in London to demand an explanation, but he
clearly indicates that this is the fate that awaits people challenging the LTTE. The Norwegians were ‘shattered’ by this way of thinking
(Interview 036A).

43 Interview 036A. See also 307.3 (2000/00522-38).

44 Interview 026A.

45 Interview 015A.

46 The Vanni comprises the scrubby plains just south of the Jaffna Peninsula. It is in this area that the LTTE established its main
stronghold in the late 1990s.
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humanitarian needs and confidence building measures.*” The Norwegian delegation
makes it clear that a solution needs to be sought within a united Sri Lanka. The
LTTE insists on their de-proscription*® by the government and a ceasefire prior to
commencing talks, but President Kumaratunga argues these measures must be
conditional on actual progress during peace talks. In her own account*, the presi-
dent tells the LTTE: ‘I will only give you a ceasefire when talks proceed effectively.
Not like before [1995], when you made me look like a fool.” On the humanitarian
front progress is made, however, with the signing of an ‘Agreement following an
understanding on humanitarian measures’.>° The document’s preamble formalises
the willingness of both parties to search for a negotiated solution and acknowledges
Norway'’s role in that process. The measures themselves comprise the easing of
government restrictions on the transport of non-military items to the Vanni, the pro-
claimed cessation of targeting civilians, and the request towards Norway to estab-
lish a Humanitarian Monitoring Group (Gooneratne, 2007: appendix 2).5! The latter
does not materialise, but large parts of the agreement will later be used as building
blocks for the Ceasefire Agreement and the creation of the Sri Lanka Monitoring
Mission (SLMM) in 2002. Sinhala nationalist forces continue to oppose the peace
process and on 17 November, 2000, they burn an effigy of Erik Solheim outside
the Norwegian embassy.

In the subsequent annual “Heroes’ Day” speech, Prabhakaran calls for uncondi-
tional talks and on 24 December 2000, the movement surprises everyone by
declaring a unilateral ceasefire. This, however, runs directly counter to the strategy
of the Kumaratunga administration of cornering the LTTE and pushing through the
devolution package. While Norway in April 2001 tries to convince the president to
accept a bilateral cessation of hostilities, the government interprets the truce as a
sign of weakness, keeps up the pressure and launches a lightning attack on the
moment the armistice expires.5? This however becomes a painful defeat. Soon
after, the rebels show their military capabilities with a devastating attack on the
country’s only international airport in June 2001.

Norway’s progress in initiating a dialogue and arranging humanitarian measures is
thus quickly reversed. Aware of its limited leverage, the Norwegian team tries to
establish a supportive international ‘group of friends’.53 It identifies India and the US
as the main players and gets their concurrence. In meetings in Delhi with the Indian
Foreign Secretary, the National Security Advisor and the intelligence agency (RAW),
it becomes clear that India will keep an arm’s length approach and will not take an
active role in the process. The US is slightly more amenable, but with the American
designation of the LTTE as a terrorist group, Washington’s role in bringing about
constructive dialogue is limited. In the same period, Solheim incurs the wrath of the

47 MFA 302.77 (2000/00132, 1-15) and MFA 307.3(2000/00522-32). See also Balasingham (2004: 341). The delegation arrives on
31 October, 2000. It was apparently the first time since 1985 that Prabhakaran met with a foreign delegation.

48 The lifting of the ban by the Sri Lankan government on the LTTE was not a formal recognition of the movement (though it was
symbolically important for the Tigers), but it was necessary to make it legal for government officers to engange with LTTE
representatives.

49 Interview with former President Kumaratunga (London 9 June, 2011).

50 The agreement partly builds on the existing arrangement (mentioned above) brokered by the ICRC, which has operated as a
gatekeeper on the front lines to channel government and international aid into the Vanni region since 1999. In an earlier instance,
Prabhakaran called off the signing of the agreement on the last minute (interview with former President Kumaratunga, London, 9
June 2011).

51 In fact, Norway suggests that the parties should make this request. MFA 307.3 (2000700132-9).

52 Itis also in this period that the UK proscribes the LTTE (28 February 2001).

53 MFA 307.3 (2000/00522-36).
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Sri Lankan government. Kumaratunga is annoyed by Solheim’s ‘one-up-manship’: in
her view, he makes statements in press conferences and liaises with the opposition
without keeping her informed. ‘He had ambitions for himself, he was in a hurry, and
he went against etiquette.’>* Kadirgamar writes a firm letter in June 2001 demand-
ing the team is upgraded. Foreign Minister Thorbjgrn Jagland is drawn in. He meets
Kumaratunga in Colombo (for an eight hour meeting) and agrees to take Solheim
off the job. However, the LTTE dislikes the government’s attempt to dictate the
terms and opposes Solheim’s removal. A compromise is found: Solheim remains,
but the team is headed by State Secretary Raymond Johansen, who is soon
replaced by Vidar Helgesen following the September 2001 elections in Norway. The
changes damage Norway’s relationship with both parties. It takes months to re-
establish rapport with Anton Balasingham and the standoff with Kumaratunga will
remain a challenge in the coming years.

Norway’s peace efforts are thus off to a difficult start. It enters Sri Lanka as a light-
weight mediator walking a thin tightrope, buffeted by strong winds from different
sides. Firstly, with ongoing hostilities and a rapidly shifting military power balance,
there is limited space for talks. Secondly, political rivalry in Colombo wrecks the
devolution package, the core substantive input for talks. Thirdly, both parties ignore
Norway when taking key steps: Kumaratunga’s public announcement of Norway’s
role and the LTTE’s ceasefire. Fourthly, the composition of the Norwegian team
becomes a contentious issue and harms a key asset: good relations with both par-
ties. Norway’s first experiences also highlight the challenges ahead: deeply
entrenched positions; public unrest about its involvement; the large number of par-
ties involved; the tension between humanitarian issues and pragmatic diplomacy;
sympathetic, but tentative international support; and the asymmetry between insur-
gents and the government.

5 December 2001: New government

Kumaratunga’s position is further weakened when she starts losing support from
her coalition partner, the Sri Lanka Muslim Congress (SLMC). The Muslim party suf-
fers a heavy blow when its founding father MHM Ashraff dies in a helicopter crash
on 16 September 2000, causing intra-party rifts and disagreements for years to
come. Rauff Hakeem emerges as the new leader, but does not mend fences with
the president. In the ensuing power struggle, Kumaratunga takes Hakeem’s ministe-
rial portfolio, which in turn sparks the cross-over of six Muslim members of parlia-
ment and a No Confidence motion. The President declares a state of emergency,
prorogues parliament, and schedules a referendum for constitutional reform that in
the end is never held. A new government is formed, comprising an alliance between
the President’s People’s Alliance®® (PA) and the Janatha Vimukhti Peramuna (JVP),
which has re-emerged as a significant player in electoral politics. However, another
crossover of GL Peiris and seven other members of parliament from the People’s
Alliance leads to a new No Confidence motion. Elections are scheduled for Decem-
ber 5, 2001. Despite his earlier opposition to the devolution package (which was
strongly driven by party interests), Ranil Wickremesinghe’s United National Front

54 Interview with former President Kumaratunga (London, 9 June 2011).
55 The PA was itself an alliance of the SLFP and a number of smaller, mostly Leftist parties.
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(UNF)°6 makes a volte-face and campaigns on an agenda of peace and economic
prosperity. President Kumaratunga makes a turn in the opposite direction and casts
doubt on Wickremesinghe’s patriotic credentials. The state newspaper Daily News
quotes her as saying: ‘If UNP wins, Prabhakaran will be President.’>” However,
Wickremesinghe prevails, owing his victory in equal measure to dissent within the
fledgling alliance of the president and the arithmetic of the electoral system which
allows him to win with 45% of the vote. As prime minister, he has to put up with a
cohabitation arrangement, as Kumaratunga retains the more powerful executive
presidency.

On the Norwegian side, a new government is formed on October 19, 2001. The
new Minister of Foreign Affairs Jan Petersen is initially quite sceptical about a con-
tinued Norwegian role in Sri Lanka, but changes his mind after meeting members of
the US administration who show more interest in talking to him about Sri Lanka
than about developments in Norway’s European neighbourhood.®® Petersen meets
Kadirgamar who welcomes a continued Norwegian involvement, but wants the
process to be upgraded on the Norwegian side. In response, Norway continues with
State Secretary Vidar Helgesen as head of the team®® and Erik Solheim in charge of
the daily running of the process. In the ministry, the new team commissions an
internal report summarizing the Norwegian experiences in the area of peace and
reconciliation elsewhere in the world and a new Peace and Reconciliation Unit is
established.

The Norwegian team is aware of, and worried about the fragile power balance
caused by political cohabitation in Colombo and the struggles it is likely to bring
about, but the UNP victory also creates a much-needed breakthrough in the dead-
locked process. The UNP is seen to be more flexible and pragmatic when it comes
to the peace process.®° Building on the earlier back-channel dialogue with both
Norway and the LTTE, Wickremesinghe moves quickly. On the night of his election,
he calls Ambassador Westborg®! and preparations resume. Wickremesinghe’s vic-
tory clears the way to proceed as the LTTE had advocated: start with a ceasefire,
normalisation and confidence building measures, while pushing the core substantive
political issues backwards. The American and global response to the 9/11 terrorist
attacks three months earlier does not cause an immediately discernable change in
the LTTE position, but it is to have a major impact on their room for manoeuvre in
the years to come.

Unilateral armistices are in place within a month (24 December 2001) and negotia-
tions for a more comprehensive, mutual Ceasefire Agreement (CFA) are underway.®?
The agreement is drafted on the basis of ‘position papers’ from both parties. On the
government side, negotiations are supported by the peace secretariat (Secretariat
for Coordination of the Peace Process, SCOPP), which is created in February 2002.
Norwegjan shuttle diplomacy — with Westborg in Colombo and Solheim in close

56 The UNF is a coalition of the UNP and the Ceylon Worker’s Congress (CWC), the Upcountry People’s Front (UPF) and some members
of the Sri Lanka Muslim Congress (SLMC). Both CWC and UPF represent upcountry Tamils.

57 Daily News, 5 November 2001.

58 Interview 028A.

59 Helgesen will spend 25% of his time on Sri Lanka in 2002 and 2003.

60 Interview 014A.

61 Interview 014A.

62 Actual negotiation started after a visit to Delhi by a delegation led by Wickremesinghe (Interview 069E).
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contact with Balasingham — evens out issues of disagreement.®® Norwegian military
experts help work out the military technicalities of de-escalation, advanced posi-
tions and front lines. Both Norway and the UNP government check with India for
concurrence, but on Wickremesinghe’s insistence, they isolate President Kumara-
tunga (who is also the Commander-in-Chief) and the Sri Lankan military from
substantive negotiations.®* One of the officials close to the negotiations recalls the
Prime Minister saying: ‘I would rather meet with Prabhakaran than with the
President.’®® The feeling was that including Kumaratunga could only lead to a ‘loss
of face for her.’s®

The Ceasefire Agreement (CFA), signed on 22 February 2002, stipulates the follow-

ing measures:

* Article 1 declares an end to offensive military operations, detailed arrangements
for the separation of forces and the freedom of movements for (unarmed) com-
batants. The lines of control are not geographically defined on a map, however.

* Article 2 comprises measures to restore normalcy. This includes respect for
international law by ceasing torture, intimidation, abduction, extortion and har-
assment of the civilian population. Specific mention is also made of the vacation
of schools, places of worship (including those in High Security Zones) and other
public buildings. Roads and railway lines are to be opened, checkpoints recon-
sidered®’, and restrictions on fishery are (partly) to be removed.

* Article 3 arranges for the creation of a Sri Lanka Monitoring Mission (SLMM),
which is to ‘conduct international verification through on-site monitoring’. The
monitors are to be provided by the five Nordic countries and advised by several
‘local monitoring committees’.

* Article 4 describes how the agreement will enter into force, may be amended or
terminated.

The Ceasefire Agreement thus merges preceding humanitarian measures with
detailed military arrangements and covers a wide range of issues. Compromises are
made on naval issues and the nature of the monitoring mission. The agreement
bans offensive naval operations, but does not acknowledge the existence of the
Sea Tigers, neither does it regulate vessel positions and movements or modalities
for monitoring them. The Sea Tigers and maritime shipments are vital for the LTTE,
but it is difficult for the government to accept a compromise on the sea. Moreover,
the navy, Kumaratunga and India are very sceptical about this issue, so the clause
on this is deliberately kept woolly. After the agreement is sighed, the parties none-
theless agree to introduce naval monitoring teams.

63 Interviews 014A, 026A. See also Balasingham (2004: 360). There are divergent perceptions on these negotiations by the people
involved. One of the government officials close to the negotiations has the perception that the Norwegian team tended to negotiate
with Balasingham first and then present the government with little space to change the terms and the time pressure was high: ‘they
told us, don't try to unravel this.” The Prime Minister’s team had concerns about the ability of LTTE cadres doing ‘political work’ in
government territory and their plea to formally include a clause banning child soldiers was not taken up (interview O69E).

64 In Wickremesinghe's first written communication to the Norwegian Prime Minister, he asks his government to keep Kumaratunga (as
well as the Indian government) briefed (Gooneratne, 2007: 3), but it is clear that this does not imply a substantive role for the
President.

65 Interview O69E.

66 Interview O69E.

67 The CFA arranged for a remaining seventeen checkpoints to cross the frontline. Most are in the east. Peculiarly, the stipulated access
to the Vanni is from the south (Omanthai). The northern checkpoint (to Jaffna: Muhumalai) is not mentioned in the agreement, but
is put up anyway.
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The parties and India insist that the Sri Lanka Monitoring Mission (SLMM) should be
a small, unarmed mission with a weak mandate. They oppose the involvement of
any major regional player or an EU or (a second) NATO member and prefer a solely
Norwegian mission. Norway, however, sees the dangers of becoming both the sole
mediator and the sole monitor. It keeps the leading role, but manages to broaden
the mission first to Iceland®®, and eventually to the five Nordic countries.®® It is
deployed very quickly. Just over a week after the signing of the Ceasefire Agree-
ment, Head of Mission retired Major General Trond Furuhovde arrives, with twenty-
two Nordic monitors following him days after (7 March 2002). The mission initially
operates from a hotel in Colombo and sets up six district offices throughout the
north-east and an LTTE liaison office in Kilinochchi by 8 April (SLMM, 2010).

Despite its shortcomings, the Ceasefire Agreement is unprecedented in the Sri
Lankan context. It is quite comprehensive and overcomes some of the sticking
points that caused trouble during the 1995 truce and the LTTE unilateral ceasefire
in 2000-2001. It encompasses a large number of civilian and human rights related
issues. Unsurprisingly, however, it is these clauses that remain largely unimple-
mented. Many people directly affected by normalisation measures embrace the
agreement, though there is fierce criticism from the JVP and Sinhala Urumaya from
the beginning. The domestic media propagate a similar array of opinions, ranging
from upbeat optimism (‘ray of hope for peace’™), to caution about unresolved politi-
cal issues (‘President surprised and concerned’™), outright criticism (‘This agree-
ment would make Sri Lanka kneel down in front of Prabhakaran'™?), and angst about
Norway’s involvement (‘Expel Norwegian Ambassador — National Bhikku Front’”).

President Kumaratunga is highly annoyed by the whole process. According to her
account™, Wickremesinghe calls her at short notice on his return from the signing
ceremony, enters her office, tells her ‘I have signed’ and casually throws the docu-
ment onto her desk. She voices her discontent with the Norwegian ambassador,
saying: ‘you should remember I'm the President. | invited Norway, despite a lot of
risks.” The Norwegians, however, underline that Wickremesinghe has legitimacy hav-
ing won the last elections. Kumaratunga expresses her dismay in a letter to Wick-
remesinghe, in which she also disapproves of the Norwegians overstepping their
mandate by adopting a mediator role and introducing a monitoring mission.” She
also releases a press statement arguing that the CFA signed without her consent is
undemocratic and unconstitutional (Fernando 2008: 77).76 In the assessment of
both the UNP and the Norwegians, however, it will cause more trouble at this point
to bring the president on board and risk scuttling the agreement, than to keep her
at bay.”” The Norwegians hope that ‘Ranil [Wickremesinghe]’s willingness to move
quickly would counteract the issue of the President.””® Norway and the parties thus
exploit the window of opportunity and feel that maintaining momentum trumps the

68 Interview 014A.

69 Interviews 012A, 013A, 014A, 016A, 017A, 026A and MFA 307.3 (2002/00136-12).

70 Thinakkural, 26 February 2002.

71 The Island, 23 February 2002.

72 Divaina, 25 February 2002.

73 Divaina, 4 March 2002. Bhikkus are Buddhist monks.

74 Interview with former President Kumaratunga (London, 9 June 2011).

75 MFA 307.3 (2002/00136-28).

76 On the day of the CFA signing (22 February 2002), the Island newspaper ran the heading: ‘Kept away as nothing important to be
discussed — President did not attend meeting at which Prime Minister secured cabinet approval to finalize agreement with LTTE".

77 MFA 307.3 (2002.00136-21). Interview 014A.

78 Interview 014A.
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need for a broader support base. Also, it is decided to take an incremental
approach with a ceasefire and an initial focus on humanitarian needs and normali-
sation, rather than integrating those steps in some form of comprehensive frame-
work or a roadmap right from the start. We return to this issue in chapter 8.

The Ceasefire Agreement has an immediate impact, in the north and east in
particular. Checkpoints are lifted, roads open, Jaffna and the Vanni are reconnected
to the rest of the country and aid provisions flow more or less freely. Internally dis-
placed persons (IDPs) start returning home, everyday life is no longer affected by
curfews and the sound of shelling, and previously inaccessible lands and fishery
areas are put back into use again. Countrywide, the economy picks up and the
prospects improve for key sectors such as tourism. The agreement also enables the
LTTE to expand its de facto statebuilding project and strengthen its grip on the
region. Unarmed LTTE cadres move about freely; its ‘political’ offices mushroom in
government-controlled areas. The movement sets up ‘customs’ checkpoints, levying
‘import’ tax at the two entrances to the Vanni, and intensifies its media operations
with a new FM station and a satellite channel (Nadarajah, 2005). In the north-east,
the raising of the LTTE flag at public rallies or sports events, and public video
screenings of LTTE propaganda at schools become common. At a later stage, the
balance will decisively turn the other way, but initially, the Ceasefire Agreement
benefits the LTTE, whose violations of article 2 (e.g. extortion, abduction, harassment)
soar almost right from the start. Meanwhile the army is confined to its barracks.
Primary resistance to the LTTE consolidating its influence therefore does not come
from the government, but from the third ethnic community, the Muslims. Tamil-
Muslim clashes, in and around Muslim pockets in the east, become a periodic
occurrence (Fernando, 2008: 245-259). The government on the other hand is slow
in following up on some parts of the agreement, particularly the vacating of public
buildings by the armed forces. The sea proves to be an explosive issue early on.
The navy attacks suspected LTTE shipments, and in July 2002, two SLMM monitors
are taken hostage for a few hours while inspecting an LTTE ship (SLMM, 2010:
95-96). While violations of the Ceasefire Agreement raise serious questions about
the commitment of the parties, overall, a positive atmosphere prevails and expecta-
tions about the forthcoming peace talks are high.

The Norwegian plan, drafted by Solheim and Westborg prior to Wickremesinghe’s
election, hinges on facilitating monthly meetings between the parties. Both sides
are to present their proposals for an interim solution along with a timeline for further
negotiations in about half a year’s time. Meanwhile, international aid is to buttress
the progress made.”™ Though the time line is ambitious, the incremental strategy
suggested by Norway is broadly aligned with the approach preferred by both parties.
The underlying principles and logistical details for talks are settled during a meeting
between Balasingham and Milinda Morogoda in London (June 2002). The LTTE
insists on de-proscription (to which the government agrees in September 2002) and
prioritizes the addressing of wartime conditions and people’s immediate needs. While
this may further the movement’s statebuilding goals, it could also be interpreted as
a genuine interest in exploring a political solution. Prime Minister Wickremesinghe

79 MFA 307.3 (2000/00522-36).
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develops an economic reform programme and travels around the world in the
summer of 2002 to muster international support and security guarantees from India
and the US (Goodhand and Klem, 2005). The substantive political issues receive less
attention, though he makes it clear to the Norwegians that devolution — on which he
pulled the plug less than two years earlier — should be the general principle.8®

The first set of formal negotiations is scheduled for September in Thailand. The talks
proceed roughly in line with the Norwegian plan. To a large extent, the sessions —
which take place in various locations in Asia and Europe and are the focus of great
domestic and international interest — serve symbolic and public diplomacy pur-
poses. The atmosphere is relaxed and amicable; much of the actual bargaining
occurs through Norwegian shuttle diplomacy between the meetings, involving the
two parties and a range of other actors, including the opposition, civil society, pri-
vate sector, and international actors. During the talks, Norway mainly tries to ‘keep
up the good spirit,” one of the attendants recalls.®! The first round of talks in partic-
ular, constitutes a form of ‘necessary theatre’. But the ‘cosiness’, the mediators
realise, also reflects the lack of hard political issues on the table.?? Table 2 provides
an overview of the main meetings.

Table 2: Overview of peace talks

When, where Who Substance and outcomes

15 April 2002, Meeting between The two leaders discuss Muslim issues and
Vanni, Sri Lanka Hakeem Stri Lanka reach a groundbreaking agreement, which is
Muslim Congress never implemented.
(SLMC) and LTTE
leader Prabhakaran,
without Norwegian

involvement
21 May 2002, Government and In their first meeting, the approach to the
Kilinochchi, LTTE representa- peace talks is discussed.
Sri Lanka tives
June 27, 2002, Milinda Morogoda CFA implementation and modalities for
London, UK and Anton Balasing- forthcoming peace talks.
ham (and his wife
Adele)
14 August 2002, Government and The parties agree on modalities for talks.
Oslo, Norway LTTE representa- The government agrees to de-proscribe the
tives LTTE.
16-18 September  First round of Main points of discussion:
2002, Sattahip, formal talks 1. Implementation of CFA
Thailand between govern- 2. Economic development and normalisation
ment and LTTE
representatives

80 MFA 307.3 (2002/00136-40).
81 Interviews 002B.
82 Interview 014A.
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When, where

31 October —

3 November 2002,
Nakhon Pathom,
Thailand

25 November
2002, Oslo,
Norway

2-5 December
2002, Oslo,
Norway

6-9 January,
2003, Rose
Garden Resort,
Thailand

27-29 January,
2003, Tokyo,
Japan

7-8 February,
2003, Berlin,
Germany

18-21 March,
Hakone, Japan

Who

Second round of
formal talks
between govern-
ment and LTTE
representatives

Donors’ conference

with the two parties.

Third round of
formal talks
between govern-
ment and LTTE
representatives

Fourth round of
formal talks
between govern-
ment and LTTE
representatives

Meeting between
Solheim and the
Japanese govern-
ment

Fifth round of
formal talks
between govern-
ment and LTTE
representatives

Sixth round of
formal talks
between govern-
ment and LTTE
representatives

Substance and outcomes

The parties establish three sub-committees:
1. Sub-committee on Political Affairs (SPA), to
engage with the core political issues.

2. Sub-committee on De-escalation and
Normalization (SDN).

3. Sub-committee on Immediate Humani-
tarian Rehabilitation Needs (SIHRN).

None of the committees produce lasting
results. The most significant one (SPA) in fact
never meets.

Donors pledge US$ 70 million for immediate
humanitarian aid.

The parties agree to develop an ‘Action Plan
for Children Affected by War’ and discuss
substantive political issues. The meeting ends
with a press statement that the parties agree
to explore a federal solution. Meanwhile,
Hakeem rushes back to Colombo to resolve
an internal Stri Lanka Muslim Congress
(SLMC) revolt.

High Security Zones, military issues and the
malfunctioning of Sub-committee on Immedi-
ate Humanitarian Rehabilitation Needs
(SIHRN) are discussed, but without agree-
ment. The Sub-committee on De-escalation
and Normalization (SDN) becomes defunct.
The parties agree to create a gender sub-
committee.

Prepare a donor conference in Tokyo.

Problems with Sub-committee on Immediate
Humanitarian Rehabilitation Needs (SIHRN),
LTTE child recruitment, and a naval clash that
coincides with the talks.

Naval issue, Sub-committee on Immediate
Humanitarian Rehabilitation Needs (SIHRN),
Tamil-Muslim relations in the east. With the
help of lan Martin, a session is held on
human rights.

The main accomplishments during the talks listed in Table 2 concern humanitarian
issues and normalisation. Firstly, the Sub-committee on Immediate Humanitarian
Rehabilitation Needs (SIHRN), created during the second round, is an innovative
joint government-LTTE structure to administer rehabilitation efforts. It enables col-
laboration in a field that is symbolically important for the LTTE, yet limited enough
for the government to agree to a form of joint governance. The funds are to be pro-
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vided by foreign donors and administered by the World Bank through a newly cre-
ated North East Reconstruction Fund (NERF). However, legal and bureaucratic
obstacles prevent the actual channelling of foreign funds to the committee, much to
the annoyance of the LTTE (see more in Chapter 10).

Secondly, the parties support the ‘Action Plan for Children Affected by War’. This
involves the LTTE’s collaboration with UNICEF in releasing its under-age recruits. The
insurgents take with one hand what they give with the other, though. The number of
children released by the LTTE increases, but does not make up for the continued
recruitment of children by the movement.®3

Thirdly, the parties engage in dialogue with human rights advisor lan Martin who
develops a road map outlining the key issues. They agree that the seventh round of
talks (scheduled for April-May 2003 in Thailand) is to focus on drafting a joint dec-
laration on human rights and humanitarian principles, but the talks collapse before
that stage is reached.

Fourthly, there are intensive negotiations on the High Security Zones, which form a
vital defensive for the government military, but are an important humanitarian issue
for the populations displaced by them. Particularly on Jaffna peninsula, large
swathes of land are occupied by the forces to protect their compounds, the harbour
and the airport. The LTTE plays the humanitarian card, but obviously also has a mili-
tary interest in dismantling the zones. During discussions in the Sub-committee for
De-escalation and Normalisation (SDN), the parties agree to an integrated
approach, thus acknowledging both security and humanitarian concerns. General
Fonseka (then commander of Jaffna) draws up a phased ‘de-escalation plan’, which
links the easing of the High Security Zones to LTTE disarmament and decommis-
sioning of long-range weapons. The terms and phrasing of Fonseka’s plan — persist-
ently calling the LTTE ‘terrorists’ — meet an angry LTTE response and the insurgents
terminate the SDN.8* To keep the discussion moving, help is sought from Satish
Nambiar, a retired Indian general, who drafts a revised plan, suggesting a phased
dismantling of High Security Zones matched by simultaneous dismantling of LTTE
operational capacities. Both are to be subject to international monitoring, be it a
new mission or a strengthened version of the SLMM (Gooneratne, 2007: appendix
3). The plan, however, is shelved, and the tensions over high security zones continue.

The incremental approach thus bears some fruit in the field of humanitarian issues
and de-escalation, but actual implementation remains a concern. Discussions on
the core political issues reach a rapid climax with the third round of talks in Oslo.
Canadian experts on federalism®® provide inputs for the discussion and both parties
agree to ‘explore a solution founded on the principle of internal self-determination in
areas of historical habitation of the Tamil-speaking peoples, based on a federal
structure within a united Sri Lanka’. This commitment is highlighted in the press
statement released after the talks and soon becomes known as the ‘Oslo Commu-

83 Interview 065B.

84 The LTTE actually withdraws from the SDN after the SLMM has issued a statement in response to Fonseka’s plan underlining the
importance of preserving a balance of forces (implying not to dismantle High Security Zones, without any reciprocation from the
LTTE) (Balasingham, 2004: 408-414).

85 Including Bob Rae, former Prime Minister of Ontario, Canada.
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niqué’. It reflects the symbolically charged language of both the LTTE (‘self-determi-
nation’, ‘historical habitation’, ‘Tamil-speaking people’ [thus including the Muslims
as well]) and the government (‘united Sri Lanka’), but it is the term connecting both
worlds that captures the attention: federalism. With federalism on paper, Norway’s
mediation efforts may move to a whole new level. Successive Sri Lankan govern-
ments had invested large amounts of symbolic and political capital in the ‘unitary
state’. Prabhakaran was known to have told his bodyguard to shoot him the
moment he gave up a separate ‘Tamil Eelam’. India had unsuccessfully mounted all
the leverage it had to enforce a political solution short of federalism. The Oslo
communiqué thus generates long awaited hope for some, but causes anxiety and
anger for others and before the ink is dry, doubt arises as to who exactly agreed to
explore what in the Oslo meeting. Sri Lankan media responses reflect these doubts
and report divergent readings of the statement.®® Though both parties reiterate their
commitment to federalism at the sixth round of talks in Japan, it has become clear
that the government — still stifled by the co-habitation with Kumaratunga — has little
clout and substantive views to back up its ‘federal commitment’. On the LTTE side,
the team headed by Balasingham proves to have overstepped the mark.8” Accord-
ing to later accounts of both Balasingham and eastern leader Karuna, Prabhakaran
is unhappy (if not outraged) with the Oslo statement, which in the words of a
Norwegian diplomat was ‘a wake-up call for Prabhakaran in the wrong way’.88 Talks
dwindle from this point onwards, Balasingham’s status as the spokesperson of the
movement erodes and Karuna starts drifting away from the Vanni leadership.
Ironically, it is only in this phase that the LTTE Peace Secretariat is set up

(14 January 2003).

Rather than a springboard, the Oslo communiqué thus proves to be a bridge too far.
Three more sessions are held, but the key political issue — exploring federalism —
remains untouched. Meanwhile, in parallel to the talks, minor clashes and outright
military encounters become a source of instability. During the fifth round of talks
(Berlin, February 2003), a major incident occurs at sea. Nordic monitors board an
LTTE ship and discover an arms shipment. The Tigers commit suicide by detonating
the ship. The monitors narrowly escape, jumping into the sea (Gooneratne, 2007:
31; SLMM, 2010: 103; Solnes, 2010: 58-59). That same month, a group of LTTE
cadres are surrounded by government troops north of Trincomalee, both parties
claiming they are in their own territory. The SLMM manages to defuse the situation
(Fernando, 2008: 203-215).8° More naval incidents follow in March. An LTTE ship-
ment with eleven Sea Tigers is sunk by the navy. Ten days later, suspected Sea
Tigers attack a Chinese fishing trawler, sinking the ship and killing seventeen of the
crew; some of those jumping into the sea are shot at close range while floating in
their life jackets.®® On land, the LTTE steps up its campaign of assassinating people

86 Newspaper headings from this period included: ‘LTTE agrees to united Lanka concept’ (Daily Mirror, 5 December 2002); ‘Self rule
with the right for internal self determination will be the basis for resolving Conflict’ (Sudar Oli, 5 December 2002); ‘Inclination
towards federalism, victory of the peace process’ (Ravaya, 8 December 2002); ‘Step by step to Eelam, faster and faster’ (The Island,
8 December 2002); ‘Tigers aim for a federal state close to Eelam’ (Lankadeepa, 15 December 2002); ‘SLFP: is it a separate state
by a friendlier name?’ (Sunday Times, 15 December 2002).

87 In the Norwegians’ view, Balasingham knew all along that a separate state was not a feasible objective, and from his perspective the
Oslo talks were a logical step (Interview 026A). In his memoirs, Balasingham (2004: 403-408) attempts to reconcile his signature
to the record of decisions in Oslo with the annual speech of his leader Prabhakharan in November 2002, arguing they both pivoted
on ‘internal self-determination’ and his agreement to ‘explore’ federalism was merely a response to the suggestion of the Canadian
federalism experts to translate the LTTE'’s stance into commonly used terminology.

88 Interview 014A.

89 Interview 066B.

90 SLMM report quoted in Weerakoon (2004: 352-354).
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providing intelligence to the military. Cadres of the Tamil government aligned party
Eelam People’s Democratic Party (EPDP) are also taken out one by one (Fernando,
2008: 162-168).

Whilst most of the mainstream media, including the government-controlled outlets,
remain broadly positive of the peace efforts, there is a persistently critical perspective
on the LTTE and this coverage intensifies with skirmishes around ceasefire violations
and Kumaratunga’s criticism of them. One of the headings in Lankadeepa is
illustrative: ‘Tigers prepare for war while speaking nice words about peace.’®!
Controversy about the provision of radio equipment to the LTTE fuels these senti-
ments.®? Damning statements in the media and monks or activists protesting in
front of the Norwegian embassy become a common occurrence.®® Public opinion
polls show that popular support for peace talks, for Norway’s role and for the SLMM
starts to dwindle.®* Incidents at sea cause particular concern and Prime Minister
Wickremesinghe has difficulty dealing with them, as the navy tends to align itself
with President Kumaratunga. As the Commander-in-Chief, she starts showing her
muscle. When Muslim leaders file a complaint with the SLMM of a newly estab-
lished LTTE camp in Manirasakulam (near Trincomalee) in June 2003, the President
takes the incident as proof that the LTTE is taking the UNP and the Norwegians for
a ride. Opposition leader Mahinda Rajapaksa Sri Lanka Freedom Party (SLFP) and
other Sinhala politicians voice their concern as well. The SLMM leader, retired Major
General Trygve Tellefsen, adds fuel to the fire when trying to resolve the continued
naval tension. His discussions with the LTTE to create a firing practice zone for the
Sea Tigers off the north-eastern coast causes severe irritation with the government.
When a subsequent leakage of Sri Lankan Navy intelligence by the monitors enables
the escape of an LTTE shipment, President Kumaratunga has Tellefsen removed
from his post.

Muslim anxiety about the peace talks continues.®® Though there are some efforts to
create a Muslim-LTTE dialogue in additional bilateral sessions during the peace
talks, the role of Sri Lanka Muslim Congress (SLMC) leader and government dele-
gate Rauff Hakeem is weak. The perception of his constituency is that ‘he wants to
be a good boy’®® and is more susceptible to the views of Norwegian Ambassador
Westborg than to those of religious and political leaders in the Muslim community.®”
Meanwhile, dissatisfaction with continued LTTE mistreatment of the Muslims in the
north and east gathers momentum and peaks with a demonstration at the univer-
sity in Oluvil on the east coast. An estimated 30,000 to 35,000 Muslims gather to
demonstrate and announce the ‘Oluvil Declaration” which spells out Muslim
demands and rights and calls on their leaders to act on them.

91 Lankadeepa, 9 December 2002.

92 The Norwegian shipment of radio equipment for the LTTE was in fact sanctioned by the government peace secretariat. On 1 January
2003, the President filed a formal complaint in a letter to Norwegian Prime Minister Bondevik (MFA 307.3, 2003/0002703). The
Daily Mirror newspaper, for example, covers political opposition to the incident in an article titled: ‘Throw him out or we'll get
Westborg, says JVP' (14 January 2003).

93 Interview 029A.

94 Public Confidence Index, Centre for Policy Alternatives, Colombo.

95 These sentiments and concerns were in the public sphere right from the start of the CFA. See for example: ‘Muslims protest LTTE
terror acts’ (The Island, 21 March 2002) and ‘Include Muslims to alleviate fears’ (Nawamani, 7 April 2002).

96 Interview 002B.

97 The Island, for example, quoted a rival Muslim politician in an article titled: ‘Hakeem most concerned about post rather than issue of
Muslims — Athaulla’ (10 December 2002).
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5. Fragmentation and Crisis (2003-2006)

The narrative in the preceding chapter describes the high point of the peace process
after a long and troublesome run-up. The period of progressive negotiations in fact
lasted less than a year and during the last three rounds of talks in 2003, the cracks
were clearly emerging. This chapter describes the subsequent period of political
fragmentation and increasing military tension.

21 April 2003: LTTE suspends participation to the talks

In an attempt to preserve the momentum, strengthen international support and
orchestrate incentives for the parties, a new donor conference is scheduled in
Japan. Sri Lanka’s long-time biggest bilateral donor has shown keen interest in the
peace process. In line with its broadening portfolio in international affairs®®, Japan
has assigned Yasushi Akashi as special envoy and aspires to take on a more promi-
nent role in Sri Lanka.®® This dovetails with Norway’s strategy of developing an inter-
national network in support of its peace efforts. Wickremesinghe’s pro-peace, pro-
reform, and pro-Western outlook is well received among most donors, some of
which see Sri Lanka as a potential liberal peacebuilding success story, with limited
risks attached. Wickremesinghe’s administration goes a long way in signing agree-
ments with the IMF, World Bank and other donors. On the surface, this strategy
also converges with the LTTE’s call to address the needs of the Tamil population.
Preparations for the Tokyo conference are underway in parallel to the fifth and sixth
rounds of talks, and a preparatory meeting is scheduled in the margins of a World
Bank summit in Washington DC.

Then, however, the LTTE puts on the brakes. The movement airs press releases on
4 April and 12 April 2003 criticizing the Washington conference which it cannot
attend due to US anti-terrorist legislation. As a result they are reviewing their partici-
pation in the scheduled conference in Tokyo as well. The statements remain unan-
swered by the government and two weeks later, the LTTE increases the pressure.

In a letter to Wickremesinghe dated 21 April 2003, Anton Balasingham announces
the suspension of LTTE participation in the peace talks, because of: ‘the exclusion
of the LTTE from [sic] critical aid conference in Washington, the non-implementation
of the terms and conditions enunciated in the truce document, the continuous suf-
fering and hardship experienced by hundreds of thousands of internally displaced
Tamils, the aggressive military occupation of Tamil cities and civilian settlements,
the distortion and marginalisation of the extreme conditions of poverty and

98 Manifest in for example (non-combat) support for US-led military interventions in Irag and Afghanistan and its lobby for a permanent
seat in the UN Security Council.

99 India did not oppose Japanese involvement, but there was little enthusiasm for an overly political Japanese role. In the words of an
Indian diplomat, ‘Akashi was pretty much irrelevant’ (interview 040D).
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deprivation of the Tamils of the northeast in the macro-economic policies and
strategies of the government, [...]". (Balasingham, 2004: 439). The LTTE does not
withdraw from the peace talks altogether, the statement underlines. According to
the insurgents, talks can proceed if the government addresses the above points.
In a private message to Solheim, Balasingham reiterates: ‘we have no intention of
terminating talks. Mr P [Prabhakaran] is firmly determined that the government
should take action to fulfil the obligation of the CFA."%°

The Washington conference appears to be a pretext for the LTTE. In fact, the con-
ference was discussed during the sixth round of talks and government delegate
Milinda Morogoda stated that they had no problem with the LTTE participating.°t
He in fact tried to explore whether the US was ready to make an exception and
when that was not possible, both parties agreed to send Jay Maheshwaram, who is
not formally part of the LTTE, but can participate on their behalf.1°2 However, the
underlying issues — the government’s economic policy, the lack of progress on nor-
malisation and High Security Zones and the ‘international peace trap’ — are a per-
sistent source of concern for the LTTE and they expressed their unhappiness about
them during the talks. Remarkably, media coverage on the LTTE's decision empha-
sises that the peace process has not collapsed altogether.*°3 Some of the Tamil
papers express sympathy for the move'®4, while Sinhala media highlight mounting
international pressure on the LTTE.*%°

The Norwegian team is not sure whether the LTTE is making a tactical manoeuvre
(wanting to return to talks), or turning its back altogether.%¢ Averting a complete
derailment at this sensitive stage requires an extremely pro-active approach in
terms of keeping the process together and securing tolerance from critical actors,
most obviously President Kumaratunga. Norway continues to communicate with her
regularly.’®” A meeting is also held with the Sri Lankan opposition (including then
opposition leader and future President Mahinda Rajapaksa).'°® Other political play-
ers, most significantly the JVP, refuse to meet the Norwegians. What follows is a
bifurcation of the process: the government and international actors proceed with
their meetings as planned, while the LTTE travels around the world to rally support
and develop an interim proposal. Norway stays in close touch with both parties. It
has increasing difficulty accessing the LTTE — which also gets picked up by the
pressi® — but meets with Balasingham who is once more transferred to London for
medical treatment.1©

100 MFA 307.3 (2003/00027-219).

101 MFA 307.3 (2003/00027-44).

102 Interview 002B and O69E, see also Gooneratne (2007: 43). Maheshwaram could travel as a representative of the Tamil
Rehabilitation Organisation (TRO), formally an NGO, but practically an LTTE proxy. Milinda Morogoda, according to a letter from
Solheim to Balasingham (MFA 307.3 (2003/00027-220)), was very annoyed about Balasingham’s reference to the Washington
meeting and reiterated the LTTE could have called him any time to address the issue. Also, high level US officials tried (unsuccess-
fully) to get the State Department to make an exception and allow Balasingham to visit the US (interview 035C).

103 Lakbima for example, headlines a quote from LTTE spokesman Daya Master ‘This is not a decision to go back to war’ (23 April 2003)
and the government paper Daily News emphasizes there is ‘No breakdown in peace process’ (25 April 2003).

104 For example: ‘Temporary withdrawal of the Tigers a fair action’ (Thinakkural, 2