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Chapter Three

Tragedy as Turning Point: The First |
- Shuttle, Mt. Igman, and Operation .

Deliberate Force

afiernoon of August 14 with Frasure, Clark, Kruzel, and Drew for Split, Croatia. The

results of the Lake trip had been very positive, with the Allies firmly in support of the

new U.S. initiative. To Holbrooke, the Lake mission successfully represented a pew

departure in U.S. policy; a departure, significantly, with the imprimatur of President

Clinton. “The trip by Tony Lake, the President’s National Security Advisor, conveyed,

as no. other signal could, that the President was personally behind these'ncgotiaﬁons,” '

Holbrooke has written. “It was a valuable prelude to out shuttle diplomacy, investing it .

with far greater credibility than previous American negotiating efforts.™! '
The next and most crucial Step was to sustain this momentum with the regional '

willing to deploy. - Despite the success of Lake’s mission, Holbrooke remained
pessimistic that an agreement could be worked out. He had told Lake in London that the
chance for success was only “fifteen percent.” Holbrooke knew that the parties wonld
have to compromise a great deal, and he was not entirely convinced that they were
prepared to do so.

' That the parties had to change was well understood by officials in Washington. In
a detailed “gameplan” paper prepared for the negotiating team, State Department officials

According to the “gameplan,” the Holbrooke delegation would have to overcome
four obstacles to achieve U.S. objectives:. 1) break the logjam over the Contact Group
map by exploring Bosnian flexibility on territorial exchanges; 2) get the Bosnian Serbs to 4
accept the Contact Group map as a basis for negotiations; 3) solve the Croat-Serbian
confrontation in Eastern Slavonia, and 4) find some way to get the Bosnian Serbs to
engage in serious discussions.’ The delegation would have to make it clear to the parties

! Quote from preliminary draft of Holbraoke’s memoirs, Chapter 2 (September 21, 1996), pio,
? Holbrooke interview 3 {notes).

The difficulties with the Bosnian Serbs were more than merely getting them to come to the table --
negotiatars had to decide how and where to meet them. State officials befieved that any meeting with
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that if they did not negotiate in good faith, “UNPROFOR will leave — with all the
consequences that would flow from such a decision.” In this sense, US. officials
believed that uncertainty could work to the advantage of their strategy: if the parties were

concerned about the potential consequences of not cooperating, emphasizing specificaily

“lift-and-feave” — UNPROFOR withdrawal and lifting the arms embargo -- they might be
more amenable to approach the peace table.* : . .

The Croaﬁahé and Bosnians

many Bosnians were already suspicious of the U.S. proposal; believing that it simply
amounted to a “carve-up” of Bosnia. [the Bosnians were angry
that they had not been consulted during the formation of the U.S, initiative, and felt that
the plan was “an effort to obtain peace at any price,” U.S. diplomats reported similar
skepticism. On August 14, Bosnian Federation Vice President Ejup Ganic voiced his
concerns about the initiative to the U.S. Ambassador to Austria, Swanee Hunt, Meeting

in a hospital room outside Vienna where he was recovering from a serious anto accident, -
Ganic claimed that the draft plan “does not look Promising” The Bosnjans were now .

invigorated by the Croat successes in the Krajina and around Bihac, and felt encouraged
about their own military possibilities.’ Likewise, Bosnian Foreign Minister Mohamed
Sacitbey had hinted as much in a telephone conversation with Ambassador Albright on
that same day, indicating that Bosnija planned to continue its military operations in
central, southern, and western Bosnia. On a more hopeful note, Sacirbey also told
Albright that President Izetbegovic wanted to avoid another winter at war and that it “is
time to xr;ake a deal” ' The Holbrooke delegation was ready to test the will behind this
assertion. . :

Karadzic or Mladic should take place inside Bosnia, although the prosecutor of the International War
Crimes Tribunal had informed the US that he would “not mind” if a meeting were to take place in

! See Siate Department paper, “f’mposals for Next Round of Negotiations: Gameplan for Regjonal Mission
SDra&), no date. Not clear who saw the memorandum, although was found jn EUR, COS, and S/P files.
:“My fourth meeting with Dr, Ejup Ganic,” Cable, Vienna 6396, August |5, 1995

“Ambassador Albright’s telcon with Bosnian Foreign Minister Sacirbey,” Cable, USUN 3109, August 15,
1995.
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could now tell Milosevic that Tudjman supported the initiative — referring to the fo g that
prevented the team from going to Sarajevo as the “fortuitous fog.”®
Later that day, the team returned to Split to see Sacitbey. They met for 2 12
hours in the back of the delegation’s military airplane to ensure privacy, The meeting
went well, later characterized by. Frasure as “a good start” and “generally constructive:”
Holbrooke walked Sacirbey through Lake’s seven points, explaining that they had the full
backing of the President and that the U.S. would Support the goals of the Bosnian
ithi work of the 1994 Contact Group plan.- As
Holbrooke outlined the carrots and sticks, Sacirbey paid particular attention to the subject
of UNPROFOR withdrawal and lift-and-strike. Disturbingly, the Bosnian Foreign
Minister indicated that a scenario involving lifi-and-strike “might be more interesting for
the Bosnians than reaching a peace accord.” Sacirbey also complained about the “red
light” received from Washington on Bosnian military advances (presumably'conveyed
during his telephone conversation with Albright the previous day)’; stressed his desire for
a strong Bosniac-Croat federation government; reaffirmed the integrity of the 5149
territorial division; and outlined the need for Sarajevo to be under UN control. V
On Gorazde, Sacirbey insisted that the Bosnians keep it. Holbrooke agreed, and
therefore did not ask for any changes in consideration of Gorazde’s status. To assure that
there was no question about this sentiment, Holbrooke told Sacirbey to dery publicly that -
the U.S. had pressured the Bosnians to give it up. With pleasure, the telegenic and
media-savvy Sacirbey obliged.® :
' This Gorazde announcement was the first substantive departure fiom Lake’s
seven points, which had outlined that the U.S. would scek to “steer™” the Bosnians to trade
Gorazde for Serb concessions, ‘Although many U.S. officials, particularly those in the

not push the issue. With Sacirbey’s public statement, Holbrooke hoped that trading
Gorazde would now be off the tabje. ! '

scenario seemed attractive, They feared that there could be aflaw in the US. plan -- the
" Bosnians might misperceive the “stick” of lifi-and-leave as a “carrot.” The Bosnians
possibly did not believe that the U.S. would ever simply lift the arms embargo and walk
away; they felt they had too much support in the U.S., particularly on Capitol Hill.
Although Sacirbey’s comment merely suggested this, the U.S. team knew that they would

have to maintain the pressure on the Bosnians and remind them that if their intransigence
killed an agreement, they would be left behind."? :

¥ See Galbraith Diplomatic Diary, p41; Galbraijth interview 2; Owen interview; Menzies interview; HilJ

According to the telcon, Albright had urged that the Bosnian military be careful not to overextend jtself in
action around Bihac. She did not threaten Sacirbey, but merely told him continued action might be unwise.
P See Memorandum from Komblum {EUR) to Christopher, “Holbrooke M ission: Meeting with Sacitbey,”
(based on Frasure phone call), August 15, 1995; and, Kruzel notes (both type-written and hand-writtcn)
“Conversation with Sacirbey -- Comments of Peace Agreement,” undated,

'Holbrooke interview 3 (notes).

2 Hill, Clark, Kerrick and Holbrooke comments, Dayton History Seminar.
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8enerally favorable Iesponse to the plan, the team received a much different Bosnian
reaction when Frasure met that night with Hasan Muratovic, a Bosnjan Muslim_ and
Prime Minister of the Federation. In a passionate appraisal of the US. plan, the
Federation minister explained that while it wag “interesting,” it wouldn’t work. In his
view, there was “not enough in it” for Milosevic, Karadzic, and Miladic. Muratovic went
on to explain that he had concluded “reluctantly™ that the Contact Group plan was dead,
and that the only viable solution was the partition of Bospja with a 60/40 breakdown in
favor of the Bosnians. “If the Serbs leave,” he said, “they don’t deserve to take half the
country with them™, Perhaps when the U.S. proposal “rung onto the rocks,” Muratovic
mused, “the time will have tome to approach Belgrade op 5 partition deal "

Tudjman: The Master of the Game A :

~ On the morning of the 16th, the Holbrooke delegation, joined by the US.
Ambassador to Croatia Peter Galbraith, met with Croatian President Franjo Tudjman.
Tudjman, a former General jn the Yugoslav Army, was clearly energized by recent Croat
military successes in the Krajina. Frasure commented that the Croat President was ““flush
with victory,” bassador Galbraith remarked to the American delegation that he had
not seen Tudjman so ebullient in eighteen months. The Croatjan President responded

positively but vaguely to the American peace initiative, sharing the U.S. view that recent
Croat gains on the battlefield offered “favorable conditions” for a peaceful solution. He

L

Tudjman also asserted that the only lasting solution in Bosnia was territorjal
partition, alluding to hig infamous “meny map” of three months earlier as the only
solution in the mutual interest of both sides.'* Holbrooke firmly rejected this statement,
asserting that “no involuntary dismemberment [of Bosnia] was acceptable to the U.S.»

to decide its own future, Backtracking a bit, Tudjman said that he supported that idea
“for ‘the time being,” but reminded the delegation that they must keep in ming the
“strategic realities of the future” in drawing the boundaries between the “eastern™ and
“westemn” worlds, }* Tudjman’s fatalism concemed the U.S. negotiators, They knew they

1 “Muratovic Says US Plan Won’t Work: It’s Time For Partition,” Cable, Belgrade 44104, August 18,
1995, .
"It had been widely reported that Tudjman had foretold these intentions during a May.6, 1995 v.E
anniversary dinner in London, where he drew up a rough'sketch of his plans on a table meny, The map he
drew partitioned Bosnia in two, between the Serbs and the Croats. Holbrooke explains that to this day,
Tudjman claims that he was merely drawing a hand-written versijon of an old French map showing the
territorial divisipns between Catholicism and Islam. See Holbrooke interview with author (notes), October
1157’ 1996; and Thomas Friedman, “Whose Balkan Menu?,” New York Times, September 27, 1996.

This comment reflegted Tudjman’s nationalist idea that the “west” (meaning Croatia) and the “casp”
(Muslims and Serbs) could never coexist, and that eventually, these worlds would have 1o be divided,
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needed to make clear to the Croats that such views were not conducive to the peace
process. : :

Tudjman, Granic said he agreed with the main points of the U.S. proposal, particularly
the language on Eastern Slavonia, sanctions lifting, and mutual recognition, Frasure told
Granic that Tudjman’s “historically deterministic” approach toward Bosnia was

short-term. gains and carve up Bosnia based on fears of ap Islamic state in Europe.”
Kruzel’s threats registered with the Foreign Minister - while Tudjman truly believed that
his own solution (outlined by the “memu map”) presented the best result for the West,
Granic said Croatia understood the “realities of the situation.” Galbraith characterized
this comment as evidence that Granic and Zuzul were “clearly uncomfortable with
Tudjman’s grandiose strategic designs, recognized the potential difficilty this could
cause, and implied that Tudjman’s views were not GOC (Government of Croatia)

teemerged with even greater vigor.”  Galbraith felt, along with. Holbrooke and
particularly Frasure, that Tudjman’s recent display was precisely the type of behavior that
caused the Muslim-Croat war, While the U.S. considered it unlikely that he would act to
. capture a slice of Bosnia in the near future, Tudjman’s behavior could bring grave
- consequences to the fledgling Muslim-Croat Federation, This potential Tudjman
problem, Galbraith cabled Washington, “needs to be nipped in the bud.”"® Despite these

" For Frasure’s readout of the meeting, see “Frasure Readout of Holbrooke-Tudjman Discussion, August

16, 1995, notes taken by Komblum (EURY; for Galbraith’s report, see “Tudjman Hears US Proposal,

Agrees ‘In Principle’ But Sees the Opportunities Differently,” Cable, Zagreb 3146, August 17, 1995; and
Galbraith’s Diplomatic Diary, pp41-42, : ' : -
7 “Granic Accepts Main Points of US Regional Peace Proposal,” Cable, Zagreb 3 150, August 17, 1995;

and Galbraith Diplomatic Diary, p42.

"Ina August 16 memorandum to Secretary Christopher reviewing the Zagreb talks, Korablum
characterized Tudjman as “chauvinistic and war-happy” For a vivid portrait of Fudjman, see Glenny, p63.
" “The *Olg’ Tudjman Resurfaces in Anti-Muslim Tirade, New Map forB-H" Cable, Zagreh 3151,

August 17, 1995,

A}
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very real concerns, the Holbrooke team had to deal with the more immediate problem at
hand: Slobodan Milosevic. : }

To the Table With “The Gambler» _—

Milosevic, considered by many analysts the leader most responsible for the
Balkans’ bloodshed, would need to be the linchpin in any peace agreement. Milosevic
was the Balkan version of Syria’s Assad - a keen, relentiess negotiator and ruthless
dictator averse to compromise, but critical to comprehensive peace in the region. The
U.S. charge in Belgrade, Rudolph Perina, aptly characterized Milosevic as a “gambler” --
a leader desperately wanting a deal to “transform his hand into rea} Wwinnings,” but willing
to up the ante and wajt if the deal proved unacceptable. “Milosevic the gambler is also.
Milosevic the wily rug merchant,” Perina pointed out in a cable to Holbrooke. “If
[Milosevic] does not get his bottom price, he will Pass on the deal and move to limit his -
political damage.” Milosevic was prone o behavior captured in the Serb word “ings” -- 3
word that Serbs use to self-describe theijr proud, stubborn, all—or-nothing attitude. Perina
noted that while “Milosevic is more cunning and realistic than most Serl leaders in
coping with pressure, he is not immune to the “inar® syndrome... after all he has gambled
over the past year, [he] will be looking for a deal that he can portray as a win, not just an
easing of punijshment »29 ' i

Despite his proclivity for “inat” U S, analysts felt that in the wake of Krajina and
crippling internationa) sanctions, Milosevic would be ripe for a bargain. He had worked
for the past year, first through talks with Frasure and most recently with Bildt, to

B1

use tactics “that play upon Milosevic’s inherent prejudices, fears, and emotions.” Chjef
among these were his hatred of Tudjman and Karadzic, two men “he considers far
infetior to himself and yet perceived as successfiy) in defying and upstaging him. Hig
personification of thig conflict is key to his mindset and tactics.” Accordingly, Perina
advised Holbrooke o wam Milosevic that any delay on hjg part would prolong

48 M H -
é{Mosewc the Gambler,” Cable, Belgrade 4039, August 15, 1995, B1
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While the U.S. didn’t want to deal with the Bosnian Setb leader, Perina explained that
leaving this option open would cause Milosevic to worry about being sidelined by
Karadzic, Finally, Perina suggested that Milosevic be put on notice that economic _
sanctions would remain in Place until he compromised, “Milosevic should be aware that <
he'is not out of the Woods on becoming another Saddam Hussein or Colonel Qadhafi if he '
fails to deliver when needed 2 ) : ' -
The nearly six~hour August 17 meeting at the Presidency building in Belgrade has
been described as an important “get to know you session” between Holbrooke and

. banking world (Milosevic had once had a brief experience in the New York banking
community, as had Holbrooke). Substantively, Milosevic told the U.S, team that he

Holbrooke bluntly told- Milosevic that he had to prove he could handle Karadzic by
overtaking him -- proving that he alone would speak for the Bosnian Serbs: “We will not
talk to you until you make a deal with the Bosnjan Serbs,” Holbrooke said. Further, he

with the Serb leader was “inconclusive.” Milosevic had saig virtually nothing new.
instead focusing on hjs referendum proposal, about which Holbrooke was skeptical.
Milosevic’s tirade against the Bosnian Serbs Was a classic piece of empty showmanship -
* = well known to those with experience dealing with him. Since he had already broken
with Karadzic over the Contact Group plan a year earlier, it was very easy for him to
disparage the Bosnian Serb leader. That night, Holbrooke and Frasure stayed at the

Ambassadorial residence with Perina, where they discussed the fact that not much had

“Our August 17 meeting depressed me,” Holbrooke wrote in his draft memoirg, - “It
provided no indication that Milosevic had changed any of his positions since Frasure’s
last visit [in June]... 1 thought he was pléying games with us -- minor word games devoid
of substantive or serious content.”?® The moming of August 18, the American negotiator

2 Memorandum for Holbrooke from Perina, “Playing Hardbalf] with Milosevie,” no date, EUR/SCE files.

1t would be over a year later, August 23, 1996, that Croatia and the FRY finally signed a treaty of

formalization and recognition, : . _

* For details on meeting, see Perina interview; “Readout of Holbraoke-Milosevic Discussions, August 17, o
1995 (notes from Holbrooke phone report); General Clark’s “Daily Update” 1o cicsrvcics, August 17,

Holbrooke interview, Dayton History Seminar. Following the larger meeting, Frasure and Drew met
with FRY Foreign Minister Milutinovic 1o discuss this proposal further. Milosevic had initially raised this
with Frasure during their talks in the spring. The proposal had.changed a bitsince then: rather thap simply

_aratification of the fuj] package, such a vote would be held at the beginning of the negotiating process as a
way to gain leverage over Pale,

Quote from preliminary draft of Holbrooke memoirs, Chapter } (July 6, 1996), p4.
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awoke angry and determined. “Listen you guys,” Holbrooke said flatly to Perina and
Frasure, “P'm going back to see Slobo and I’'m going to throw a God damn fit this
moming.” The three then met in Perina’s garden, where Holbrooke explained that he
needed to lay down a marker with Milosevic, to “scare the hell out of him, to tell him: that
What he was doing was totally unacceptatde®2’ Holbrooke felt that the large group

- meeting had been too unwieldy, and he wanted to establish a more direct relationship

- with the Serb leader, reducing the number of people in the room “to create an impression
of greater intensity and intimacy.” Holbrooke decided that only Frasure and the NSC’s
Drew would accompany him. : ' ,

The threc-hour meeting .went according to plan. Afer Milosevic delivered his
standard positions, Holbrooke lit into him with his planned tirade. He told Milosevic that
there was no time for long bargaining, and that the U.S. needed something more than his
tired demands. The Serb leader seemed unmoved; he only stared back at Holbrooke with
his “penefrating gaze.” To the rest of the delegation awaiting in the anteroom, only
shouts could be heard from behind the closed doors.?? o

Holbrooke also. demanded that Milosevic secure a route through which the
American team could safely travel to Sarajevo. He said that “it was disgraceful, as well
as time-consuming and dangerous to continue to travel from Belgrade to Sarajevo by the
current methed -- flying on a USAF plane to Split, conducting a complicated sub-

_negotiation with the UN and French for helicopters, taking the choppers over tough
terrain in uncertain weather to ever-changing drop-off points, and then driving in armored
cars and APC’s over Mt. Igman.” Holbrooke believed that if Milosevic could secure such
aroute, it would be seen as a. confidence-building measure and create “a public sense of
progress” toward peace. Milosevic had said that he was willing to work for peace, and
Holbrooke wanted him to prove it. 4 : :

Holbrooke asked whether a Belgrade-Sarajevo air route would -be possible, and

Milosevic immediately, and surprisingly, sent an aide to contact Bosnian Serb General

. Ratko Mladic to find out. Despite his claims that he had no control over the Bosnian
Serbs, this action proved that Milosevic at least had the credibility to try. As Holbrooke
later reflected, “it was the first time we had seen what was later to become & recurring
pattern in our negotiations -- a direct line between Milosevic... and Mladic. Sometimes it
produced results, sometimes not.” This day it failed. Miadic replied that he could not

personal guarantee (not Miladic’s) that the delegation would not be stopped.en route to
Sarajevo. Milosevic refused, and the Holbrooke team decided that they must take the Mt.
Igman route. The delegation would return to Zagreb to brief the Croats that night, and
attempt to travel to Sarajevo on Saturday, August 19, They told Milosevic they would be
back to see him on the 20th, S

A3

? perina interview,

* Holbrooke memoirs, Chapter 1 (July 6, 1996), pp5-6.

. Ibid., Perina interview; Clark interview, September I8, 1996,
This account from Holbrooke™s report of the meeting, “The Road to Sarajevo,” undated document. In

this account, he says that he did not expect Milosevic to agree to this proposal, but rather sought to start the
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forward, if slowly. No one was quite sure yet where negotiations would lead, but aj] -
three parties seemed to understand that the West’s Ppatience had run out. Most important,
perhaps, Holbrooke and his colleagues had established a clear marker with the parties: .
the U.S. finally meant business and was willing to use “sticks” — economic, political, and
military -- if the parties refused to cooperate.

of Bosnia. In response, Tudjman returned to the fatalism shown two days before. He:
even went so far as to quote back to the American delegation a view attributed to Henry
Kissinger: “If you couldn’t hold together Yugoslavia, you can’t hold together Bosnia-
Herzegovina.**? '
In many ways, the Croats were responsible for creating the environment that made
the U.S. initiative possible -- their successful lightning strike against Krajina provided the
final push that convinced U.S. decision-makers to move forth with the mission, With the
Serbs on the run and the battlefield a bit more level militarily, the situation had become
. much more amenable to negotiations. With that, the fears of many in' Washington had
been proved wrong. “In fact,” Holbrooke later reflected, “the Croatian gamble had
succeeded. When the loca] Serbs in the Krajina failed to protect their ill-gotten gains,
Zagreb won an €asy, almost uncontested victory which affected the balance of power in

dramatically eliminated one of our greatest fears - that Belgrade would send jts regulars
back into the war to save fellow Serbs in Croatia,»*? Nevenhelcss, the Croats’ own
success had left them excessively emboldened, and the U.S. delegation was concerned
that Croat hubris could scuttle this rare diplomatic opportunity, '

"~ Inmareportto Secretary of Defense Perry, Joe Kruzel claborated on these concerns.
During the talks in Zagreb, Kruzel had had a long discussion with Croat Defense Minister

process of creating a safer route and learn more about how much control the Serb leader had over events in

Bosnia. See also Holbrooke, “The Roag to Sarajevo”; and draft Chapter 1 (July 6, 1996) of his memoirs.

The other account of this meeting from notes of Frasure phone call with Komblum, “Report on Holbrooke
" meeting with Milosevic, August 18, 1995, 9:00am_”

> On August 17, Washington cabled Moscow to inform the Russtans that the US was working to urge

“USG Call for Zagreb’s Restraint: lnformiqg Moscow,” Cable, State 195800, Auginst 17, 1995,

2 “Tudjman reacts 1o brief on Milosevic meetings,” Cable, Zagreb 6977, August 18, 1995,
* Draft Holbraoke memoirs, Chapter 2 (September 21, 1996), p13.
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and bad news. “The Bood news is that the Federation s finally at 519 {the Contact
Group plan’s goal]. The bad news is that the territory held by the Federation will pe

In terms of implications for the U.g, initiative, Kruze] was convinced that
Croatia’s posture caused big problems for the “lift-and-leaye” option if talks fajleq. Ifthe
idea would be to provide weapons and training to the Federation to-balan_cc the Serbs
“that’s not possible, because the Croats won’t fight the Serbs over the Muslims, [nor} will
they let the Muslims acquire enough weapons to be in a position to pose any sort of
challenge' to Zagreb.” Kruzel saw that the potential for infighting within the Federation
was a “fundamenta] conceptual flaw™ of the U.S. proposal. In this light, facilitating
Muslim-Croat Cooperation would be crucial to any agreement’s success,  This
memorandum, dated August 18, was Kruzel’s fast. By the time Pentagon officialg found

Clark’s aide Lt. Col. Danie}l Gerstein set off via helicopter for the Mt. Igman road, which
they would take into Sarajevo.’® They began to travel up Mt. Igman at 10am; Sarajevo

an Armored Pémonnel Carrier (APC). _
At 6:15am Washington time the morning of> August 19, John Menzies, the {J.§.
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“That’s fine,” the President said. “Come home as soon as you can, but make it
clear that our commitment to the peace effort will continue and that you will lead it.>

Putting the Pieces Back Together .
Following the accident, U.S. officials had to decide what the next steps would be.

Ironicaily, the tragedy forced the Administration to consider more deeply the fundamental

goals of and prospects for its initiative, In this way, the process of regrouping also

be replaced, new people would have to be found to fill their roles. ‘

There was no debate that the U.S. should continue its diplomatic effort with a
newly constituted team. If anything, the accident seemed 1o embolden US. leaders to
push forward® Iy a phone call with French Foreign Minister Herve de Charette only
hours after the Mt. Igman accident, Secretary Christopher said that while there would be a
pause to bring the bodies home to the U.S., the accident “would cause us 1o redouble our
efforts and sharpen our resolve to see peace in the region.” President Clinton himself
reiterated publicly what he had already told Christopher and Holbrooke privately: «

- think the thing that they [Frasure, Kruzel and Drew] would want us to do is press ahead,
and that’s what we intend to do."*? Indeed, while negotiators had been meeting in the

region, officials in Washington had already started working on the structure and content

* Details from Holbrooke memoirs, preliminary draft Chapter 1; “The Road to Sarajevo,” The New Yorker;

Roger Cohen, “Taming the Bullies of Bosnia,” The New York Times Magazine, December 17, 1995; and

Holbrooke interview on the PBS television program, Charlie Rose, December 15, 1995, Transcript #153 1.
According to Holbrooke, this was the only shuttle Frasure was to have beenon. After introducing

" Holbrooke and the team to Milosevic, Frasure was to remain in Washington to be the “backstop” for the
shuttle team, Christopher Hill, Frasure’s Deputy, was slotted to replace him,

Clark interview, September 13, 1996; Bass Interview; John Price interview, September 19, 1996.

“ “Secretary’s Conversation with de Charette: August 19, 1995, Cable, State 198590, August 21,1995,
Deputy Secretary Talbott expressed the same during a meeting with UK Ambassador Renwick at the State
Department, see “Deputy Secretary and UK Ambassador o Bosnia,” Cable, State 20278, August 25, 1995,

. See John Pomfret, “Three US Peace Negotiators Die in Car Wreck Near Sarajevo,” Washington Post,
August 20, 1995, Christopher recalled that in a phone conversation with the President the moming of the
accident, “it was clear that he wanted us 10 continue this effort.” Christopher interview, October 22, 1996.
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of a future agreement. Although the Holbrooke mission had revealed some problermn areas
(with the Croats, for example), there was no reason to believe that it would be futile to
press ahead. In terms of overall strategy, “once people got themselves together [from the
tragedy of the accident], there was not much question about going forward*
With the “if” question answered quickly and easily, the next step was to determine
‘how to press ahead. Holbrooke reported to Christopher that the talks thus far bad been
productive though inconclusive in details. He saw that among the first U.S, challenges on
the next shuitle would be slowing the Croatian war machine before it sparked a conflict
. with Belgrade or even rekindled tensions with Sarajevo, as well as convincing the
Bosnians of the need for territotial compromise.** Regarding the Serbs, Holbrooke. told
the Secretary that between Milosevic’s desire to see sanctions lifted and the Bosnian
Serbs’ apparent understanding that time is running out, “for the first time in four ‘years,
real pressure may be building.” Pale could either negotiate on the basis of the U.S. plan
which allowed for ties with Belgrade and a reasonable division of land, or face the wrath
of Zagreb and NATO. These issues, in addition to the situation in Gorazdeand sanctions
against Serbia, were discussed at an August 22 Principals Committee (PC) meeting >
: Domestically, the accident quelled criticism that had been bubbling up against the
Administration, particularly from Capitol Hill. On August 11, President Clinton - in
only the second veto of his Presidency ~ blocked passage of the Dole-Lieberman bill that
would have unilaterally lifted the American arms embargo against Bosnia. On August
18, Senator Dole wrote to Clinton to express his concerns about the US. initiative,
particularly concerning the sanctions “carrots” being offered to Milosevic, In an August
28 reply letter, President Clinton wrote that in the aftermath of the Mt Igman tragedy,
“we intend to persevere in our efforts to achieve a just and lasting peace in the Balkans
and are exploring with the parties ideas that include both carrots and sticks” Og
. sanctions, Clinton reassured the Senator that “we are proposing suspension of a broad
range of sanctions — not full lifting as your letter states -- only if there is agreement on a
political settlement in Bosnia.” The President wrote that while he disagreed with Dole’s
position toward the arms embargo, he understood that the ultimate purpose was to restore
a balance of power that would hopefully bring peace. Yet, President Clinton concluded,
“I believe we must seize this moment to see if we can achieve a fair and durable
settlement now (underlined in letter , without another year of fighting. I hope that you
will give that effort a full and unencumbered opportunity to be tested and your strong
support if it is successful. ™% -
. Along with the more immediate tactical concerms that the next shuttle would have
to tackle, the Administration began to think more actively about what the shape of a
future agreement might look like. The initiative, as sketched out in Lake’s talking points,

° Steinberg interview.
“on August 18, Izetbegovic had produced a twelve point peace program for Bosnia, which included
points on the teritorial integrity of Bosnia, adherence to the Contact Group plan, a solution to Sarajevo,
Wwar reconstruction, and war crimes, among others. It also said that Miloscvic should be the negotiator for
the Bosnian Serbs. See “OSCE Rep Announces Izetbegovic’s Peace Program,” Cable, USVienna 2335,
August 25, 1995. i -
 See memorandum to Secretary Christopher from Holbrooke, *“Principals Committee Meeting on the
‘Bsalkan Crisis, August 22, 1995,” August 22, 1995. ‘

See Todd Purdum, “Clinton Vetoes Lifting Bosnia Arms Embargo,” New York Times, August 12, 1995,
Letter from Dole to Clinton, August 17, 1995; Letter from Clinton to Dole, August 28, 1995,
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envisioned a Bosnian end-state largely consistent with the principles the Contact Group
endorsed the previous year: Bosnia would remain a single .state, divided into two
autonomous entities, with a special relationship allowed to form between the Bosnian
Serbs and the FRY and the Muslim-Croat Federation and Croatia, respectively.
Holbrooke’s first shuttle had focused primarily on broader issues, as negotiators sought to
convince the parties on the mere principle of pursuing a diplomatic settlement.

The opening steps to flesh out the original Contact Group principles began with
the decision to make Roberts Owen a part of the reconstituted shuttle team. For some -
time, many officials, most notably Christopher, felt that if the U.S. was going to try to
mediate this conflict and help create a new Bosnian constitution, an experienced attorney
should be part of the negotiating team. “It seemed to me,” Christopher recalled, “that we
lacked anyone who had had significant experience in drafting international documents,
anyone who was basically an international lawyer.” The Secretary- felt that “the things
that [would be] put to paper on the shuttles were going to have a profound affect on the
governing structures of Bosnia.”*’ On August 20, the day after the Mt. Igman accident,
Christopher called Owen (then on vacation in Maine) to discuss Joining the new team.
Christopher and Owen were longtime professional associates and personal friends; they
had worked together in the State Department under President Carter (Christopher as
Deputy Secretary, Owen as Legal Advisor), and Owen had played a key role wunder.
Christopher in negotiating the release of the American hostages in Iran during 1979-80.
Christopher believed that Owen’s experience with Iran uniquely suited him for what
promised to be a long and arduous negotiating process. “[ think it will keep you busy for
a couple of months, * the Secretary told his fiiend, Owen, a highly respected Washington
lawyer at Dean Acheson’s old law firm Covington & Burling, had been the lead arbitrator
for the Muslim-Croat Federation, and thus was already familiar with the keyissues. After
discussing his appointment with Holbrooke on August 22, Owen agreed 1o join the team
and returned to Washington.*®

Meeting at Fort Myer ' '

On August 23, over 300 people gathered at th yellow-brick chapel of Fort Myer,
an Army base across the Potomac River from Washington, to pay tribute to Robert
Frasure, Joseph Kruzel, and Nelson Drew. President Clinton, who had interrupted his
Wyoming vacation to preside over the ceremony, -eulogized the three fallen officials ‘as
“quiet American heroes who gave their lives so that others might know a future of hope
and a land at peace.” Following the 25-minute ceremony, the President revealed the new
team of envoys Holbrooke would lead to the region -~ Clark; Owen; Brigadier General
Don Kerrick, a military intelligence specialist at the NSC; James Pardew, a former Army
colonel who was now director of the Pentagon’s Balkan Task Force; and Christopher
Hill, Frasure’s deputy at State who was head of the office of South Central European
Affairs. ' .

Following this emotional memorial service, the President and his senior foreign
policy advisors -- Christopher, Perry, Lake, Albright, Deutsch, Shalikashvili, Berger, and
Leon Feurth -- joined Holbrooke and his new shuttle team in a back-room of the chapel to

o Christopher interview, October 22, 1996.

Details on Owen appointment from Owen interview, September 11, 1996; Owen/Holbrooke interview;
Steinberg interview; Sapiro/O’Brien interview.
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Teport on each of Lake’s seven points. According to his draft memoirs, Holbrooke’s
report went as follows:*’ First, on the point that the diplomatic initiative seek an
“ambitious, comprehensive settlement,” Holbrooke . said that everyone in the region
understood that “this effort would be different, an all-out attempt to reach this ambitioyg
goal.™ Second, on seeking three-way mutual recognition and a cease-fire, Holbrooke
reported that agreement on the former was unlikely until the end of the negotiating

Process, and that, in his view, pushing the parties toward a cease-fire would be premature

seeking more viable borders, Holbrooke repeated. what he had told Lake and Sacirbey .
during his last trip: the U.S. should not press Sarajevo to give up their remaining
~ enclaves. To do so would be, Holbrooke argued, “politically and morally unjustifiable.”
On the fourth and fifth points, concerning, respectively, constitutional amangements and
sanctions relief, work had not yet begun. On solving Eastern Slavonia, the sixth of
Lake’s points, Holbrooke said that while too early to address, the issue would have to be
completed for a comprehensive settlement to succeed. - . : :
Most of the presentation provoked little conversation. But the seventh and final
point, regarding economic Teconstruction for Bosnia, proved the most controversial.

aid effort. .

The problem ‘was, as Holbrooke later reflected, the political atmosphere in
Washington created by the “Gingrich earthquake.” Congress was typically hostile to
foreign aid, but in those budget-cutting times, the issue had become politically ‘Tethal.
Because of these domestic political implications, neither Lake nor Holbrooke had been
authorized to discuss specific financial numbers with the Europeans or Balkan parties.
However, since this component of the U.S. initiative would be a crucial carrot, Holbrooke
Wwanted to get the Administration to pledge some assistance soon. “T felt strongly that this
[indecision] reduced our chances of success in the negotiations, and weakened ys with
our Eurogean Allies fwho would also be expected to shounlder a significant financial
‘burden].”° : _ ' :
At Fort Myer, Holbrooke suggested that $500 million would be an appropriate
amount for the first year, with Perry recommending that a more suitable figure would be

explained. To those present, the message seemed clear: the Europeans would have to
take the lead financially. - ; .

* Unless noted otherwise, details of this discussion from draft Holbrooke memoirs, Chapter2 (September
21, 1996), pp24-33. : ‘

* Ibid, p30.

. Ibid, p32.
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After the meeting, Holbrooke was disappointed. “As the discussion ended,” he
* wrote in retrospect, “I knew we were going to have to fight for any specific number at all,
and that the final amount of American assistance would be far Jess that I thought
desirable for maximum negotiating value.” Neverthcless, in three weeks, the
Administration began to lobby. Congress for $500 million in aid -~ the figure Holbrooke

- had initially proposed,*? . :

Laying the Groundwork for Peace .

With only four days unti] they entered the Balkan maelstrom, the new envoys
prepared furiously. Roberts Owen immediately joined discussions on fleshing out the
Contact Group principles and preparing basic constitutional points to negotiate with

Owen met with Holbrooke, EUR Principal DAS John Kornblum, Washington attorney
‘Lloyd Cutler, and Miriam Sapiro, a lIawyer on the State Department’s Policy Planning
. Staff,® Holbrooke and Komblum had decided that an ad hoc working group of legal
experts should be created to work with Owen and the shuttle team as they negotiated the
political and legal principles of a future Bosnian state, They felt that rather than try to
broker something from nothing, the U.S. should draw up proposals for the parties to build
upon. In the early stages,. this ad. hoc group supported Qwen informally as basjc
principles were established with the parties; later, they began to translate them into draft .
terms of a comprehensive settlement. Komblum led the group, which, to avoid the .
pitfalls of bureaucratic haggling and inertia, existed outside regular State Department

the initiative on the same basis as before: 2 § 1-49 division of territory without radical
changes to the map. However, the Secretary urged. that the Bosnians think about ways to
make their territory more compact and defensible. Although this seemed to be a

%2 Ibig, P33. The start of the administration’s lobbying effort was briefly mentioned in a newspaper article

concerning the broader aspects of the negotiations. See Elaine Sciolino, “US Envoy Highlights Fine Print
“on Bosqia," New York Times, September 13, 1995, . :

s Cutler, a fonmer White House Counsel 1o both Presidents Carter and Clinton, had consulted with

Holbrooke periodically throughout the year on legal issues in Bosnia, and was asked by Holbrooke to join

these informal consultations. He served as a valuable sounding board for Owen throughout the negotiating

process. Lioyd Cutter interview, October 8, 1996; Owen interview, September 1 1, 1995; Komblum
interview, July 26, 1996; Sapiro/O’Brien interview; Price interview.
* The ad hoc working group usually comprised Cutler; Sapiro; James O’Brien, an Albright aide i the
State Department’s USUN office; Tim Ramish of the Legal Advisor’s office; with the assistance of Laurel
Mitler, an associate with Covington and Burling; and either Chris Hob, Phil Goldberg, or John Burley, the
State Department desk officers for Croatia, Bosn ia, or the FRY, respectively. Details of tegal working
group from Komblum interview: Sapiro/O’Brien interview; Owen interview,
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complete reversal of the Jine Holbrooke had just pushed — that the Bosnians not be forced

“to give up Gorazde -- Christopher assured Sacirbey that it was not intended as such,

Sacirbey also stressed his support of the Dole-Lieberman bijf and the ideg of convening

“an economic donor’s conference, to which the Secretary replied that they should first
focus on securing a settlement >

Sacirbey and Bosnian Ambassador Kasim Tmka also opened informal discussions -

with Owen; Komblum, and the legal experts at State, Meeting in Bob Frasure’s old

office, these open-erided meetings aimed to provide the foundation for a more detailed

- political and legal settlement. The parties began the talks by agreeing to the basic

for developing a constitutional framework, . ) '

- Following these meetings, Owen drafted a rather detailed proposal for the-
structure of a Bosnian state to submit to the working group. Owen viewed the drafting as
an initial exercise, a way “of getting something started... to get ideas orgafized on paper
and get people talking.””” The document reflected g variant of a “superstructure”
approach in which the Federation and Bosnian Serb entities would be joined at the top by

a Federal Government “superstructure” composed of a weak three-perso_n Presidency and

' Arms'Reductions_.s8 It was with these ideas in mind that Owen took off on his first
shuttle mission with Holbrooke. " ‘ '

Also on August 24, senior Washington officials had to make another trip out to

Fort Myer. Between the funerals of Nelson Drew and Joe Kruzel, Holbrooke asked the

-

*ma press conference after the mecting, Sacirbey suggested that the Bosnians would give the American
initiative “a month ¢o two months to succeed,” after which the US would have to take “more forceful
measures to compel the Serbs to accept peace.” Also present at this meeting were Holbrooke, UN
Ambassador Albright, and Sandy Vershbow of the NSC. See “Meeting Between Secretary Christopher

" and Bosnian Foreign Minister Sacirbey,” NSC memorandum, August 23, 1995,
* The four models, which differed primarily in the degree of integration between the Bosnian Serbs and
the Federation, were: 1) an “Enlarged Federation” including the Serbs, 2) a seper-autonomous Serb entity
lacking any role in the foreign or defense policy of Bosnia, 3) a “holding company™ central govemment
with a leose supersiructure linking the Federation to the Bosnian Serbs, with the Federation as the
dominant entity, ang 4) the above superstructure approach modified along the lines of the Contact Group"s
December 1994 draft Bosnian constitution, recognizing fonmal equality between the two. A review of
these discussions and such options is contained ina “non-paper” drafted by Sapiro. See “Non-Paper on
August 23-25 1995 Discussions for U delegation.” . )
%7 Owen interview, September | I, 1995, ) A

Owen draft document, “A Proposal Re the Political Structure of a Bosnian State,” August 27, 1995_
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Leon Fuerth, Vice President Gore’s National Security Advisor and somewhat
intimidating “sanctions czar” of the Administration, to join and brief them on the status of
economic sanctions against Serbia. ‘ } o

Sanctions were perhaps the key ingredient in U.S. bargaining leverage over i
Milosevic. Sanctions relief had been the main component of the earlier Frasure and Bildt
negotiations, and would no doubt be important to the current initiative. The sanctions
against Serbia — comprised of an international trade embargo and freezing of assets <~ had
been in place since May -1992, when the UN voted to impose them in retaliation for
Serbia’s role in the outbreak of the Bosnian war. During these years, this sanctions
regime had helped Serbia’s economic output plummet by nearly half, with hyper-inflation
peaking at 313 per cent a month. |

» | Finally, sanctions were having the pinch Intended: Mifosevic was
clearly upset and wanted them lifted. His complaints about them had become a constant _
refrain in his meetings with U.S. and European diplomats. Indeed, to U.S. officials, the
prospect of Milosevic becoming another Saddam Hussein was one of his “biggest
nightmares.”’ :

. Despite such success, the future existence of the sanctions regime remained
uncertain. The Europeans — particularly the Russians -- were opposed to sanctions. In
Holbrooke’s view, if the Europeans were “left to their own resources... they would have
lified all or most of the sanctions [in] retum for almost nothing.”® The Clinton
Administration, led by Fuerth and Madeleine Albright, was steadfastly opposed to lifting
sanctions absent Serbian flexibility in negotiations. To Albright, sanctions provided ““one -
of the few times we- managed to get the upper-hand and it was a lever | felt was
important... [I tried] to maintain them so that we would get the most out of them, !

However, as international support for sanctions waned, it became increasingly
difficult for the Administration to ward off European opposition. Indeed, intra-Contact
Group relations on this issue were deteriorating so rapidly that some, even including the
stalwart Fuerth, felt that they would have to end soon. Fuerth explained that there was
probably a small window of time — possibly closing as soon as the end of 1995 -- during
which sanctions could stay in place. Ironically, the problem with the sanctions wasn’t
their effectiveness in inflicting pain on Milosevic but with maintaining them, Fuerth had
the “sense that sanctions were becoming a wasted asset... [as] they were beginning to
decay because as time dragged on, [the costs] were increasing for the Allies” To
Holbrooke, the issue threatened to open a wide fissure in U.S.-European relations. *“No

issue in6 2recent memory has caused greater fension in our relations with our. European
Allies.”

9 Z .- BR1

* Holbrooke draft memoirs, Chapter 2 (September 21, 1996), p38.
8 Albright interview, ' :

 Leon Fuerth interview, October 23, 1996; Holbrooke draft memoirs, Chapter 2 (Septembe_r2], 1996),

p38.
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At the Officers Club lunch, Fuerth and the Ho!brookc team discussed all of these

 that he had “tactical differences” with Fuerth, but in the end he agreed not to stray from

the Administration’s hard-line &

sketching out the rules of 2 future “peace implementation force” (PIF), including rules of

engagement, mission specifics, exit strategy, and length of deployment. The DC met

. again on August 23 to follow-up on the implementation proposals, and officials moved
ahead on drafting detailed memoranda, 5

While the DC discussed PIF plans and Owen and State Department lawyers

worked on the legal and political specifics, others began laying the more strategic

groundwork for the next shuttie -- namely, signaling to the Bosnian Serbs and Milosevic

that the U.S. and NATO were prepared to act to end any siege on the safe areas, On

further. As the violence in Bosnia escalated, U.S. officials responded publicly that they

wanted to give thejr peace initiative a chance, Privately, tension was mounting for a
possible NATO military response. :

In a meeting with Sacirbey at the State Department on August 25, Holbrooke

reiterated the U.S. and NATO pledge to protect UN safe areas under the “Gorazde rules,”

" and said so after the meeting in’a press conference, The situation in the safe areas was

becoming so desperate, U.S. officials were concerned that the Bosnian military would act

The DC agreed that the PIF would be deployed largely in Federation territory, would have a full mandate
to use force in4sclf~defensc, and would be under fuil NATO control. DoD suggested that the duration of
the mission should be nine months. See “Summary of Conclusions of DC meeting on Bosnia,” August 18,
1995. The European Bureay at State had also begun thinking about a PIF, although their focus was on
what the US would need to do to develop and execute a strategy for building international political support
for such an initiative, Ap August 22 memorandum from Holbrooke to Christopher outlines what such a
force needs (and the political costs of getting it) and suggests creating a combined joint task force, with a
distinct NATO identity but using both NATO and non-NATO asselts. The memorandum also lays out
military contingencies for a range of diplomatic scenarios. See memorandum 1o Christopher from
Holbrooke, “Questions at Issye in Organizing a Strategy for the Military Implementation of 2 Balkan Peace
Settlement,” August 22, 1995, ’

The attack was a part of increased fighting between Bosnian.Serb and Bosnian Muslim troops around : -
Sarajevo. See State Department Press Guidance (EUR), August 23, 1995,
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NATO were committed to protect the safe areas. Holbrooke personally was becoming
more and more angry about the continued intransigence of the Bosnian Serbs. 'In an
August 27 interview on NBC’s “Meet The Press,” Holbrooke’s frustration was on full
display. He suggested repeatedly that the Bosnian Serbs may face NATO airstrikes if
there was no Progress soon toward peace. As he recalled later, he was purposely trying to
convey his extreme displeasure with the stalemate in the Ppeace process, and had discussed
making such a comment with Christopher’s Chief of Staff Tom Donilon and Under i
Secretary Peter Tarnoff that weekend. 5’ C
- Shortly after his “Meet the Press” interview, Holbrooke and his colleagues
departed for Paris, where they would meet with F rench officials and Izetbegovic. In less
than a week, the U.S. had reconstituted its team and sustained the momentum left afier
the initial Lake and Holbrooke missions. Significant groundwork had been laid on the
specifics of a possible settlement, from basic political and legal relationships to the shape
of military implementation, The first shuitle had fulfilled - a basic aspect of

In addition to the numerous negotiating topics packaged in Lake’s Seven points, %
perhaps the key issne on the upcoming shuttle was procedural: how to deal with the

which he had agreed o over a year carlier.” = , :

Since the spring of 1995, the U.S. government’s position was that the Bosnian
Serbs should be isolated out.of the negotiating process. Instead, the argument went, all
‘pressure should be brought to bear on Milosevic to “deliver” the Bosnian Serbs. This

toward a solution that woulg trade Gorazde for substantial Serb concessions, yet “we have not pushed this
because of the press play and because... all Bosnians stated they were politically unable to give up

Gorazde... however, we will continue to steer in this direction.” On Eastern Slavonia ( 6th point), all sides
agreed to the endgame proposal “in principle,” and while the US recognized the issuc vitally important, yet _
not necessary to resolve immediately as long as peace prevails, Milosevic had said that he recognized that
Eastern Slavonia is part of Croatia, but would say the opposite if pressed in public. See State Department
memorandum, “Status Report on Tony’s Seven Points,” August 22, 1995, Although this document appears
to be for the shuttle team, Holbrooke does not remember it and quarrels with its recommendations --

rticularly conceming Gorazde. Holbrooke interview with author (notes), October 17, 1996.

Clark comment, Dayton History Seminar.
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with them - almost fmpossible. Holbrooke fqﬂy agreed with Fmsure’s'approach, but
others, including the Secretary “of State, were concerned about relying solely on
~ Milosevic. Asa party to the conflict, the Bosnian Serbs somehow had to be brought into

Opening the Second Shuttle: Terror Brings Action

As the Holbrooke team traveled to Paris early the morning of August 28, first
Teports were coming in of another horrific tragedy on the streets of Sargjevo. After the -
commitments made by NATO at the London conference and after, the constant shelling
and sniper fire that had kept Sarajevans underground for the better part of three years had
ebbed somewhat, Many people had begun returning to the shops and coffee houses that
had made the city famous before the war and, on that sunny Monday moming, the

peace proposals as the killing has continued,””!

The immediate response from the U.S. and Allies was outrage, and determining
blame was the Allies’ first priority.” In the 1994 attack, the UN’s inability to prove
conclusively that the Bosnian Serbs’ had fired the shell sowed division among the Allies
and ultimately prevented a NATO response.”. Haunted by this failure, UN investigators
and Bosnian police specialists arrived at the market twenty minutes after the blast to

strong support staff, and little to [ose in terms of relations with the Bosnians or Croats). See“Mladic:
Talking to the Bosnian Serbs,” Draft Cable, Sarajevo (no number), August 22,1995, and “Official- ) .
Informal” from John Menzies, charge in Sarajevo, to Chris Hill and Phit Goldberg, EUR, Cable, Sarajevg ) B1

! Roger Cohen, “Shelling Kills Dozens in Sarajevo; Us Urges NATO to Strike Serbs,” New York Times,
August 29, 1995, For background on shelling, see “Investigation of Sarajevo Market Attack: 28 Avgust
1995,” USUN document (10/UNP files), September 13, 1995; and “Horror again fills Sarajevo’s Market,”
New York Times, August 29, 1995,

” Hunter interview, Bass interview. A
? See Silber and Little, pp309-311; 365,
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should strike. “You couldn’t let [the bombing go byl, General Clark recalleq, .“AII that
mattered,” Holbrooke has written, “was whether the U.S. would take a decisive
leadership role and persuade its NATO Allies to Jjoinina meaningful military response --

against the Bospian Serbs, “did not have to think about” hjs reply.” He stressed to Talbott
that it “was better 1o risk negotiating failure with bombing rather than try for progress
without it... simple Justice required such a response.” "

In terms of NATO decision-making, the guidelines for how to respond were clear.
The August 1 NAC decision to extend the “Gorazde rules” allowed for a ‘military
Iesponse to such an act, 76 By the evening of August 28 (EDT), U.S. officials confirmed
that a NATO strike against the Bosnian Serbs was required. The Secretary of Defense
felt that “we [had to] act immediately. We fhad to] camry out the threat we made.”
‘President Clinton, then back on vacation in Wyoming, had long phone conversations with .
Tony Lake and Perry in which he approved that the U'S, ask the UN and NATO to act,
“We have to hit ‘em hard,” the President said.”’

While confident that NATO would tumn its ‘bombing-key,’ the Administration

such a decision during the Srebrenica and Zepa crises in mid-July. Following the Serb’s
Capture of these cities, Assistant Secretary of State for Democracy, Human Rights and
Labor, John Shattuck, conducted a 4-day investigation in the region, collecting

“By studying the shell’s crater and fragments, investigators were able 1o determine that the weapon was 2
120mm mortar, typical of those used by Bosnian Serbs. In addition, UN radar had not picked up the

in Bosnian Serb temitory. Fora Summary, see “Bosnia-Croatia: Summary of UNPROFOR’s Investigation
of Sarajevo Market Bombing,” Cable, USUN 3492, September 14, 1995, - ~

e Holbrooke interview, July 10, 1996; Holbrooke interview with author {notes), October 18, 1996;
Holbrooke draft memoirs, Chapter 2 {September 21, 1996), pps0-51; Clark interview, Owen interview;
Talbott interview, According to State Department Operaticns Center Telephone Logs, Holbrooke called
;Is‘albott at 7:44am, only ninety minutes after initial reports of the shelling. See Shift I, August 28, 1995,

In an August 14 letter, UNPROFOR Commander Lt, General Janvier officially informed Bosnjan Serb
General Mladic of the August I NAC decision to take “al} necessary means to deter attacks against the safe
areas.” Janvier explained that “air operations could be initiated by a variety of possible threats of attack or
attacks themselves, including shelling” This was reiterated to Mladic by Janvier in a August 30 letter
gx;forming him of the decision to begin airstrikes.

Pcrr_y interview; Bass interview. . .
—_— e
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this evidence, along with detajled aerial-reconnaissance photography, to the UN Security
Council. As she later recalled, the Coungi] members were “genuinely shocked.. . There
Was accumulating evidence of aj] kinds of horrors that made people face the realities--
even those who were the most dubious.” The revelations helped overcome most of the
 residual UN resistance to bombing and woulq case their military leader’s decision to turn
their key when the time came.”® B _ L

* The brutal mortar attack dominated the {J.S. delegation’s discussjons in Paris that -

should be “put to the test »7? The Holbrooke delegation, unsure of how strong Karadzic’s
current position was among the Pale Serbs, felt the letter was “mildly “positive,>> byt
wanted to see what kind of value jt had in the coming days. A Cartf;r aide, Harry Barnes,

= Albright interview, October 28, 1995, Shattuck recounts the details of his investigation into the
Srebrenica and Zepa atrocities jn his July 25, 1996 interview and how this evidence led tothe August 10
revelations in the UN Security Council in his July 30, 1996 inferview,

” On August 28 the letter was faxed to Holbrooke in Paris from Hanry Bames, an aide o the former
President at the Carter Center. Carter’s comments from Carter Center press release, August 29, [995.

® For readout on the delegation’s views of the Carter-Karadgzjc letter, see Jim Pardew’s report 1o Walter

(December 12, 1996) ppl3-15,

" For Bildt’s talks with the Bosnian Serbs, see: “Bildt: Contacts with Pale,” Cable, Belgrads Telno 540,
August 15, 1995; “Bildt Offering His Owp Map in the Balkans,” Cabe, London 11587, August 16, 199s;
“Readout of Bildt-ij:smk Meeting in London,” Memorandum to S/8-0 files, August 26, 1995, His
pessimistic assessment of the prospects for pcace were conveyed to the Germans, see “Bildy Paints Gloomy
Picture of Balkan Settlemeny Prospects for Germang,” Cable, Bonn 16751, August 18, 1995, Fora good
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“deliver a Bosnian Serb entity to the table.”®

Next, the delegation met at the American embassy with Alija Izetbegovic, who

country had endured. Izetbegovic, a quiet and fral man, was uneasy with public
leadership and almost monastic in his demeanor, Informally referred to by U.S.

trappings of Presidential pov&er.s" A devout Muslim who had been Jjailed twice by the
Yugoslav Communist regime, Izetbegovic was a reluctant negotiator. The Bosnian

biographical overview of Bildt by the US embassy in Stockholm, see “Car Bildt as Mediator jn Former
Yugosiavia: The ‘Besserweisser Moves to the World Scene,” Cable, Stockholm 4874, August 15, 1995,
" Bildt had called Holbrooke on August 25, asking if they conld meet whep Holbrooke traveled to Paris.
® Pardew saw the possible benefits of Bildt's role, as teflected in his August 29 report to Slocombe,
Holbrooke felt that any contacts other than Milosevic with the Bosnian Serbs would do too much damage
to US credibility with Sarajevo, even through an intermediary like Bildt, For Holbrooke, the Milosevie

i? Paris,” Cable, Parjs 19434, August 17, 1995.

: in pl73. : ‘
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President was feportedly interested in the U.§, plan, but was less anxious to move towward
a seftlement than some of his top advisors.® . '

- Joined by Sacirbey, the meeting with the Bosnian President Iasted foralmost three
hours. The Bospians were very upset about the marketplace shelling; Sacithey had ‘even
threatened not to. meet unti] the bombing started.  Jzetbegovic also demanded that that
NATO act.” The Bosnian President had had enough. “Tdon’t want to negotiate Fuxrther
unless you start bombing,” he told Holbrooke. “It’s quite possible that this wwas
deliberately done to disrupt the talks.” The Americans agreed that the egregions _action
required a harsh and tmmediate response. Holbrooke felt that this homible tragedy
created a valugble opportunity to bolster U, credibility, but told Izetbegovic that he
could not guarantee that the bombing would begin. Mindful of the possibility that the

" Bosnians might be more intrigued with the fruits of fagiue .. lift-and-strike - nther thag

union, in which the Serbs would be essentially self-goveming, enjoying such pivileges
as being able to station Tepresentatives abroad at Bosnjan embassies. The Bosnians

rejected most of thcAmorc' specific ideas contained in Owen's draft document, instead”

Ambassador Pamela Harrimann. Much 1o the chagrin of several dinner gucsts (including the eminent
Prench philosopher, Bemard-Henri Levy), the elegant French meal nearly devolved into chaos a

memoir, . -_See pp464-470.
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embassy, which Izetbegovic approved, He then faxed these back to Washington for
review by the legal working gmup.g2 .
~ Teritorial issues were not dealt with extensively in these early meetings, although

Holbrooke -- as jt turned out, prophetically — that “the map” would be far more difficuit
to resolve than constitutional jssues.” Concerning the Muslim-Croat Federation in

Bosnia, the Izetbegovic and Sacirbey wanted it strengthened, and were willing to accept
U.S. meditation between them and Croatia to help do so. They were cautiously optimistic

In terms of the more central issue-of Bosnian Serb interlocutors, Tzetbegovic agreed with

- Holbrooke’s position that the U.S. could meet with Karadzic or Mladic only if they were
part of a Milosevic-led delegation in Belgrade.* )

On the military Tesponse to the Sarajevo massacre, conferring between UN and

- NATO commanders hag begun almost immediately after the shelling. The night of

28, UNPROFOR commander Lt, General Rupert  Smith worked with

turned their key to authorize NATO airstrikes. The military plan, known as “Opération
Deliberate Force,” would commence as soon as possible. The airstrikes, Annan assured,
would be more than pinpricks % - _ :

‘ When the team finally left for Belgrade the mormning of August 30, NATO planes
were eight hours into their bombing campaign against the Bosnian Serbs Following

” Owen learned this “begin simple” approach from his experiences in dealing with negotiations to free the

* Holbrooke draft memoir, Chapter 7 (December 12, 1996), p7. :

Details of meetings from Pardew’s report, “Second Meeting with Izetbegovic,” August 29, 1995; and
Wes Clark’s “Daily Update” to the Joint Chiefs of Staff, August 28, 1995, On the Federation, Izetbegovic
and Sacirbey had told US Ambassador-Menzies on August 27 that they wanted the US to mediate the
integration of the Republic [of Bosnia] and the [Muslim-Croat] Federation, possibly doing so through
sscmi-privatc talks US. See C?blc (no title), Sarajeve 262, August 28, 1995 (EUR/Frasure electronic filcs).

ngust 29, 1995, .

See fax from Charles Skinner (USUN Bruséels) to George Glass at the State Department (EURRRPM),
ngust 31, 1995; and Hunter interview.

“Undersecretary Generaf Annan Says UNPROF OR to Respond by Air to August 28 Shelling of Sarajevo
g\:larkct,” Cal;lc,‘ USUN New York 3295; August 29, 1995

The first wave of NATO planes left Aviano Air Force Base in ltaly at 8pm EDT August 29 (2am, August
30 Paris/Belgrade time), hitting radar, artillery, and C3 targets. In addition to the US, Italy, France, The
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forty months of inconsistent resolve, NATO had stepped squarely into the Bosnian
conflict with the largest. military action in the Alliance’s history. Diplomatically, talks
with the Bosnians had gone surprisingly well. Likely heartened by NATO’s response,
Izetbegovic and Sacirbey appeared to be convinced that the time to agree had come.”
Members of the U.S. team were optimistic that “Some sort of realistic deal” was
achievable,'® But more important, the Holbrooke delegation knew they would now
arrive on Milosevic’s doorstep with exacily what they felt they needed: bargaining
leverage provided by the power to hurt. : .

Netherlands, Spain, Turkey, and the UX all contributed aircraft to these initial strikes. Augmenting the air
campaign, French RRF heavy artitlery launched a ninety minute barrage from atop Mt. Igman, hitting
ammunition bunkers and weapons. See State Department Operations Center Spot Reports, “NATO Action .
in Bosnia,” 0300 EDT and 0600 EDT, August 30, 1995, The bombing had almost stalled the negotiations -

Z)(December 12, 1996), pp25-26.

In his own meeting with Izetbegovic on August 29, French President Chirac had also weighed in to

convince the Bosnians 1o seize the current opportunity. See “Chirac Urges [zetbegovic to Take the Path to
Peace,” Paris 20672, August 30, 1995, : T

As expressed by Pardew in his August 29 update to Slocombe.
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