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CHAPTER 1

Introduction

Until recently, many leading scholars of religion and society theorized that modernization
would bring a decline in religion. Instead, they have been surprised by “an age of explo-
sive, pervasive religiosity.”! Experts have noted an increase in the number of adherents to
the world’s major religions, along with a rise in the religiosity of many of their followers.?
In many countries, political liberalization has coincided with an increased role for religion
in political life.’

Global religious dynamics increasingly influence U.S. involvement overseas. Faith-
based groups in the United States have driven foreign policy in places such as Sudan and
China, while religiously motivated transnational groups such as al Qaeda have threatened
U.S. national security. International religious movements have also mobilized at unprec-
edented levels to do important development work overseas. For its part, the U.S. govern-
ment has recently undertaken reconstruction efforts in societies where religion plays a
critical role, notably in Iraq and Afghanistan.

In a world heavily influenced by religion, U.S. government intelligence, military,
diplomatic, and development tools must be properly prepared to engage these religious
elements. Although so-called religious conflicts are often driven by a number of other,
underlying factors, religion is a strong source of identity that can be used to mobilize con-
stituencies and called upon to justify extreme action.

American interests will be better met through increased awareness and recognition
of how religion affects international affairs, including through the faith and religious be-
liefs of politicians and elites; the belief structures that underlie national and international
views; and the impact of religious organizations.* Religious leaders, organizations, insti-
tutions and communities can mobilize religion to sanction violence, draw on religion to
resolve conflicts, or invoke religion to provide humanitarian and development aid. To
engage successfully, government analyses, policy, training, and programming must fully
incorporate an understanding of the varied roles for religion in conflict-prone settings.

1. Peter Berger, “Religion in a Globalizing World,” The Pew Forum on Religion & Public Life, December
4, 2006, http://pewforum.org/events/index.php?EventID=R136. Two thirds of world citizens who par-
ticipated in a Gallup International survey declared themselves to be religious. “Voice of the People 2005:
Religiosity around the World,” Gallup International survey, 2005, http://extranet.gallup-international.
com/uploads/internet/Religiosity%.

2. Timothy Samuel Shah and Monica Duffy Toft, “Why God Is Winning;” Foreign Policy, July/August
2006.

3. Philip Jenkins, The Next Christendom (Oxford: Oxford University Press, 2002).

4. John D. Stempel, “Faith and Diplomacy in the International System,” University of Kentucky, March
2000.
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The U.S. government is becoming more aware of religion’s significance in conflict-
prone places, but officials still struggle to find an effective way to address religious trends
systematically, strategically, and across government. As will be discussed in the following
section of this report, miscalculating religion’s role has sometimes led to failure to antici-
pate conflict or has actually been counterproductive to policy goals. It has kept officials
from properly engaging influential leaders, interfered with the provision of effective devel-
opment assistance, and at times harmed American national security.

For more than a year, the Center for Strategic and International Studies” (CSIS) Post-
Conflict Reconstruction (PCR) Project, with support from the Henry Luce Foundation,
has been surveying U.S. government approaches to religion abroad and considering ways
for government resources and energy to better account for religion.

The researchers approached several broad questions:

m Who in the government is thinking about religion in conflict-prone settings? What
offices are working on these issues?

m How does the U.S. government think about religion? What attitudes shape the
government approach?

m What initiatives explicitly account for religion or engage religious actors on the
basis of their faith?

m How have Washington-based efforts and frameworks affected the conduct of di-
plomacy and operations abroad? What do efforts look like on the ground?

In pursuing these questions, the PCR Project performed an assessment of U.S. govern-
ment approaches, including a review of hundreds of books and articles and participation
in dozens of conferences. PCR Project staff examined policies and programming across
the U.S. foreign policy bureaucracy, focusing on the Executive Branch agencies, and con-
ducted a total of 240 interviews in Washington and abroad.

Project staff also carried out a field case study in Nigeria, selected because of the coun-
try’s strategic importance to the United States and to Africa, its current critical leadership
transition, and the centrality of religion in Nigerian society. Forthcoming case studies
planned and conducted by the PCR Project will give an increased understanding of the ef-
fectiveness of U.S. government activities on the ground. In March of 2007, the project also
hosted a small-group brainstorming session, including 27 officials from the State Depart-
ment, USAID, the military, the intelligence community, and the Hill, to discuss potential
recommendations. Appendix A includes a list of session participants.

The research conducted to date indicates that the U.S. government’s approach to re-
ligion in conflict-prone settings has in fact improved in recent years. Parts of the intel-
ligence community address religion as a transnational concern; the military services are
increasingly developing doctrine and training on approaching religious leaders and com-
munities in stability operations; USAID works with faith-based organizations and incor-
porates religious sensitivities into some development programming; and State Department
officials promote international religious freedom and are focused on improving relations
with the Muslim world.
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Still, a long history of both perceived and actual limitations to approaching religion
prevents U.S. government officials from engaging more strategically. In response to do-
mestic pressures, for example, the U.S. government reluctantly created initiatives to
support international religious freedom, an issue that remains marginalized within the
human rights framework. Government efforts have also belatedly and not entirely success-
tully considered religion’s role in promoting terrorism, while a public diplomacy campaign
has scrambled to assure Muslim communities abroad of shared values, without always lis-
tening to the different priorities of various communities.

With the notable exception of some recent U.S. government approaches to Islam,’
policymakers and practitioners have largely been wary of directly addressing religion.
Government officials remain concerned about developing and implementing religion-
related policies abroad in part because legal guidelines on the applicability of the Free
Exercise and Establishment Clauses® to foreign policy are still evolving. In general, U.S.
government initiatives with a secular analysis or outreach may be limited or misplaced
in responding to actors with a theologically based worldview. Both secular caution and
threat-focused analyses of religion can prevent positive engagement with religion’s poten-
tial for resolving conflict.

Overall, CSIS has identified the following strategic and operational obstacles in U.S.
engagement with religion in conflict-prone settings:

m U.S. government officials are often reluctant to address the issue of religion,
whether in response to a secular U.S. legal and political tradition, in the context of
Americas Judeo-Christian image overseas, or simply because religion is perceived
as too complicated or sensitive.

m Current U.S. government frameworks for approaching religion are narrow, often
approaching religions as problematic or monolithic forces, overemphasizing a
terrorism-focused analysis of Islam and sometimes marginalizing religion as a
peripheral humanitarian or cultural issue.

m Institutional capacity to understand and approach religion is limited due to legal
limitations, lack of religious expertise or training, minimal influence for religion-
related initiatives, and a government primarily structured to engage with other
official state actors.

In short, policymakers have not developed clear guidance for addressing religion
abroad, and U.S. efforts have not managed to fully reduce religious risks, account for
religious dynamics, and engage religious partners effectively. As many parts of the gov-
ernment have already recognized, a reactive approach to gauging and engaging religious
dynamics abroad is insufficient. This report aims to contribute to the debate on how ob-

5. Promotion of moderate interpretations of Islamic law could be understood as advancing a particular
theological position, despite potentially applicable legal rulings that government programming should nei-
ther advance nor inhibit religious practices. See Lamont v. Woods, 948 E2d 825, 842 n.20 (2d Cir. 1991). See
p- 44 of this report for a fuller discussion of this issue.

6. The Establishment and Free Exercise Clauses of the First Amendment to the United States Constitu-
tion state, “Congress shall make no law respecting an establishment of religion, or prohibiting the free exer-
cise thereof” See U.S. Const., Am. I, cl. 1.
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stacles to proactive engagement with religion can be comprehensively addressed, particu-
larly at a time when the U.S. government is wrestling with these issues.

This report provides a four-part summary of the first year of the project. First, it con-
siders the dangers of overlooking religion’s role in conflict-prone settings and describes
how religion may be critical to U.S. diplomatic, development, and security policies. Sec-
ond, it surveys and identifies critical gaps in current U.S. government approaches to reli-
gion in foreign policy and conflict management, including a case study of Nigeria. Third,
the report analyzes the main obstacles to more effective government engagement. Finally,
it concludes with recommendations and areas of further inquiry for the U.S. government
to achieve a more balanced, nuanced, and effective approach to religion in conflict-prone
settings.



CHAPTER 2

Religion in
Contflict-Prone Settings

In 1994, the seminal book Religion, The Missing Dimension of Statecraft, edited by Douglas
M. Johnston and Cynthia Sampson and published through CSIS, launched a dialogue in
Washington on the costs of overlooking religion’s critical role in international affairs.”

The book highlighted cases that demonstrated the necessity of understanding religious
and spiritual factors in conflict and conflict resolution. One chapter recalls a U.S. embassy
effort in the 1950s to reach out to Iranian mullahs with an International Visitors Program
conference at Princeton. The author notes, “It was so inappropriate a way of dealing with
the mullahs that the result was that Washington was perceived as trying to modify Islamic
fundamentalism.... The context was entirely Cold War, not a religious dialogue. American
diplomacy made no serious connection with religious leaders in either Iran or Pakistan.”®

This diplomatic failure was indicative of poor U.S. government understanding of the
religious dimension of Iranian politics, one of a number of U.S. intelligence oversights that
left officials shocked when, in 1979, a Shiite-led uprising produced the first modern Islam-
ic republic and contributed to a deepening Sunni-Shi‘a split across the Middle East.

Another of the book’s examples considers U.S. government failure to ascribe proper
weight to religious elements in Nicaragua in the 1980s. As the chapter’s author explains,

Washington’s refusal to listen to the Nicaraguan church on the potential for revolution
in the country; its failure to estimate correctly the strength of the clerical and lay forces
of the Nicaraguan Christian Democratic party, the consequent failure to work with the
church, and then the failure to see the role (strongly pro-Sandinistan) being played by
young clerics among the people, were among the factors that contributed to the origi-
nal victory of the Sandinistas.’

In the 13 years since the publication of Johnston’s and Sampson’s book, the U.S. gov-
ernment has continued to struggle with the salience of religion in conflict, peacemak-
ing, and politics, resulting in poor conflict anticipation, counterproductive policies, and
missed opportunities for religion-related solutions.

The most apparent recent example has been the U.S. government’s underestimation
of the potential for sectarian violence in the aftermath of the 2003 Iraqi invasion. Bob
Grenier, former head of the Central Intelligence Agency’s Counter Terrorism Center
in charge of synthesizing intelligence collection and analysis prior to the Iraqi invasion,

7. Douglas M. Johnston and Cynthia Sampson, eds., Religion, The Missing Dimension of Statecraft (New
York: Oxford University Press, 1994).

8. Stanton Burnett, “Implications for the Foreign Policy Community;” in Religion, The Missing Dimen-
sion of Statecraft, ed. Johnston and Sampson, p. 288.

9. Ibid., p. 290.
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noted that because of the secular character of Saddam Hussein’s regime, analysts had “an
under-appreciation for the extent to which religion would manifest itself once repression
had been removed.”"

Although policymakers and military leaders are now aware of the pervasive sectar-
ian divisions in the area, they remain at a loss about how to respond. The 2006 Sunni bombing
of the Shia shrine in Samarrah further weakened American credibility among Shi'a and Sunni
groups, both of whom increasingly take matters into their own hands. The United States con-
tinues to try to contain violence without addressing the differences that lead to bloodshed."
Meanwhile, insights into both the motivations and inspirational ability of key religious leaders,
including Grand Ayatollah Ali al Sistani and Muqtada al-Sadr, have been insufficient.

Another recent example comes from Pakistan in 2006, where a January missile strike
killed 18 villagers celebrating an Islamic holiday and an October air raid targeting a reli-
gious school killed 80 people—both reportedly conducted in cooperation with U.S. intel-
ligence. Anti-American attacks, including one against a USAID-funded local nongovern-
mental organization, or NGO, quickly followed. A peace deal, intended to be signed the
same day as the attack on the religious school occurred, was abandoned. Attacks on reli-
gious institutions and gatherings “alienated those with the will to conciliate and handed
the local Taliban the popular legitimacy of freedom fighters.” *

In Somalia in 2006, the U.S. government initially refused to encourage negotiations
between the Islamic Courts Union and the Transitional Federal Government because it
was worried about an extreme Islamic state being established in Somalia that might link
up with al Qaeda in the future. Although this concern may have been legitimate, it kept
the United States from considering ways to work with the moderates within the Union, or
diplomatically capitalizing on the divisions in the organization. This approach only suc-
ceeded in bolstering the more fundamentalist wings of the Union, which benefited from
Somali perceptions that the United States was “anti-Islam”

Misunderstanding religion can therefore lead to missed opportunities. When U.S. gov-
ernment officials do not consider religion a factor in the success or failure of conflict miti-
gation, it is not incorporated into diplomatic efforts to resolve conflicts or development
projects to rebuild communities. Underestimating religion’s role can endanger or interfere
with national security and prevent agencies from reaching diplomatic and development
goals.

Where religion is more comprehensively accounted for, U.S. government officials have
frequently made more informed choices. In Indonesia, for example, U.S. government activi-
ties have often successfully incorporated religious realities. A former ambassador to Indonesia
said that when Megawati Sukarnoputri was up for the presidency in 1999, he was unsure how
a female president would be viewed by the populace. After conferring with a conservative Is-
lamist—a representative of the opposition party—who told him that having a female serve as

10. Bob Grenier (managing director, Kroll Inc.), interview with the authors, February 26, 2007.

11. Prepared testimony of Vali R. Nasr before the Senate Committee on Foreign Relations, January 17,
2007, http://www.cfr.org/publication/12437/prepared_testimony_before_the_senate_committee_on_for-
eign_relations.html.

12. Rebecca Haines, “How to Dismantle a Peace Deal on Pakistan’s Frontier,” Institute for Global En-
gagement, http://www.globalengage.org/media/article.aspx?id=3580, March 15, 2007.
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president would not be a violation of Islam, the ambassador was able to take wiser diplomatic
actions.”

An improved understanding of potential threats and opportunities is central to U.S.
government conflict-prevention and reconstruction efforts in fragile states. Sensitivity to
and acknowledgment of religion’s role overseas may also improve America’s image abroad.
Overall, U.S. effectiveness will be increased through awareness and recognition of the
roles religion plays in conflict, peacemaking, and humanitarian and development work.

Religion and Conflict

Religion can contribute to conflict in numerous ways: communal strife among different
faith communities, repression of minority religious groups, and conflict between the gov-
ernment and religious groups over control of the state.” In addition, U.S. representatives
intervening in holy places or within religious communities can inflame religiously based
tensions or offend religious actors. As one Afghan said about foreign troops, “They come
with their boots into our mosques. This is why everyone is fighting against them.”” Similarly,
Iraqis protested the U.S. invasion of Najaf in part because of its importance as a holy city.*

Such examples reinforce the need for an understanding of the political, sociological
and historical contexts of religiously motivated violence. Countering the appeal of reli-
giously driven violence requires a deep understanding of the motivations behind this type
of aggression. Beyond theology, it is critical to consider how feelings of humiliation and
societal oppression may manifest themselves as expressions of religious violence.” This is
central to understanding how leaders motivate support, including in the context of trans-
national religious movements.

Perhaps the most important lesson for U.S. government practitioners is not to view
religious actors and groups as monolithic entities. For example, although al Qaeda and
the Muslim Brotherhood share common ideological origins in conservative Sunni Islam,
the two international movements differ extensively over politics and tactics. Merely rec-
ognizing that groups share certain religious beliefs, then, is not a detailed enough level of
knowledge to predict the actions, understand the political agendas, or combat the tactics
of a particular extremist religious group.

It is equally important to recognize when religion is not a driver of conflict. As John
Siebert has noted, “Absolute claims to truth, religious or otherwise, in and of themselves,
are not a threat to peace and security.”® Although both violent extremists and nonviolent

13. Ambassador J. Stapleton Roy, interview with the authors, March 9, 2007.

14. U.S. Department of State, Bureau for Democracy, Human Rights, and Labor, Final Report of the
Advisory Committee on Religious Freedom Abroad to the Secretary of State and to the President of the United
States, released May 17, 1999, http://www.state.gov/www/global/human_rights/990517_report/table.html.

15. Mark Sappenfield, “Afghans Caught in War’s Rising Tide,” Christian Science Monitor, March 7, 2007,
http://www.csmonitor.com/2007/0307/p01s03-wosc.htm.

16. Ambassador Roy, interview.

17. Jonah Blank (policy adviser on South Asia, U.S. Senate Foreign Relations Committee), interview,
July 21, 2006.

18. John Siebert, “Religion and Conflict: A Practitioner’s Functional Approach,” delivered at “Peace-

building Dialogue” hosted by the Canadian Ministry of Foreign Affairs and International Trade, Ottawa,
May 11-12, 2006.
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fundamentalists may use similar interpretations of religious texts, a better understanding of the
approaches and resources of the two groups can be used to undermine the former and encour-
age the latter.” Appreciation for the diversity of viewpoints within a particular religion or sect
can help outsiders to approach religiously based conflict in a more strategic manner.

Religion and Peacemaking

In addition to religion’s potential to contribute to conflict, religious groups and leaders can
often be particularly effective track-two diplomats, thanks to their credibility with local
communities, their unique leverage for promoting reconciliation among conflicting par-
ties, their local and international networks, and their willingness to sacrifice public recog-
nition. The faith-based community of Sant’Egidio, an international humanitarian move-
ment of 50,000 individuals, was especially effective in resolving conflict in Mozambique
because it did not have vested interests in the conflict and was thus viewed as neutral by
both sides.”” High-level Vatican diplomacy and unassuming Mennonite peacemaking alike
have both achieved long-term reconciliation.

Religious means of redressing grievances can help achieve post-conflict healing, es-
pecially through authentic fora for discussions of tolerance within a faith community and
among those of different faiths.” The International Center for Religion and Diplomacy, a
Washington-based NGO, has facilitated cooperation among the next generation of leaders
in the Muslim, Hindu, and Buddhist regions of Kashmir through a series of faith-based
reconciliation seminars.

Even when religious actors are not acting as peacemakers themselves, religion is still often
relevant to many aspects of conflict resolution and post-conflict reconstruction. Although there
are certainly many reasons why the Oslo Accords were unsuccessful, some experts suggest that,
like other secular political processes, they failed in part because they did not address or incorpo-
rate the range of religious instincts that define Israeli and Palestinian identities.””

Religious peacebuilding can sometimes be prevented by the failure of religious leaders
to understand or enact their potential peacebuilding roles, and this problem can be com-
pounded by insufficient engagement of these actors by international players.” Engaging

19. Mark Juergensmeyer, Terror in the Mind of God: The Global Rise of Religious Violence (Berkeley: Uni-
versity of California Press, 2000); Gregory F. Trevorton, Heather Gregg, Daniel Gibran, and Charles W. Yost,
Exploring Religious Conflict (Santa Monica, Calif.: RAND, 2005).

20. David R. Smock, ed., Religious Contributions to Peacemaking, Peaceworks No. 55 (Washington, D.C.:
United States Institute for Peace, January 2006); Scott Appleby, “A Moment of Opportunity? The Promise of
Religious Peacebuilding in an Era of Religious and Ethnic Conflict,” Religion and Peacebuilding, ed. Harold
Coward and Gordon S. Smith (Albany, N.Y.: State University of New York Press, 2004); Andrea Bartoli, “Me-
diating Peace in Mozambique: The Role of the Community of Sant’Egidio,” Herding Cats: Multi-Party Media-
tion in a Complex World (Washington, D.C.: United States Institute of Peace Press, 1999). Also PCR Project
staff interviews with senior Sant’Egidio mediators in Rome.

21. Smock, ed., Religious Contributions to Peacemaking.

22. Yossi Klein Halevi, At the Entrance to the Garden of Eden: A Jew’s Search for God with Christians and
Muslims in the Holy Land (New York: William Morrow, 2001).

23. R. Scott Appleby, “Building Sustainable Peace: The Roles of Local and Transnational Religious Actors,”
presented at Georgetown University conference, “New Religious Pluralism in World Politics,” March 17, 2006.
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religious leaders and making conflict resolution locally relevant and culturally appropriate
can greatly increase the probability of successful U.S. engagement.

Religion in Humanitarian and Development Work

Religion can also be instrumental in conflict-prone settings thanks to the social support struc-
ture that religious and faith-based groups provide to vulnerable populations. By supplying basic
services, building transparent and participatory governance institutions, and developing a vi-
brant civil society, faith-based organizations often fill a vacuum where governments fail to pro-
vide for basic public needs, though their systems may run parallel to the state’s.

The director of the World Bank’s Development Dialogue on Values and Ethics has
emphasized that virtually every religious tradition has a major focus on the world’s poor
and excluded, and charitable traditions have been shaped and driven by religious organi-
zations.” Such groups mitigate the ffects of famine, epidemics, human trafficking, and the
collapse of government-provided services. More than 50 percent of the hospitals in Africa
are operated under the auspices of faith-based organizations.” The Mennonite Central
Committee ships food to North Koreans and, with the American Friends Service Com-
mittee, runs agricultural exchanges between North Koreans and Mennonite farmers.?
The Asian-Muslim Action Network has been operating in 18 Asian countries since 1990,
focusing on human rights, pluralism, justice for religious and ethnic minorities, and the
education of youth.”

However, religious groups can sometimes impede conflict-prevention work when they
mix humanitarian goals with other objectives. Hamas provides a well-known illustration
of a group coupling charitable works with support for military objectives. Meanwhile,
proselytization activities can compromise both the delivery of the aid and standards of
non-promotion of religious beliefs.”

Other local religious groups simply have limited capacity for this type of work. For
example, the World Food Programme (WFP) works with local churches to provide both
food and education to children in parts of southern Sudan, but these churches are often
hindered by corruption and inefficiency.”” Deeper understandings of these dynamics can
help American officials make sound decisions to improve development and humanitarian
work in conflict-prone settings.

24. Katherine Marshall, “Tense Debates: Religion and Development,” presented at Georgetown Univer-
sity conference, “New Religious Pluralism in World Politics,” March 17, 2006.

25. Ibid.
26. See http://mcc.org/northkorea/.

27. Thomas Michel, “Transnational Religious Identities in a Globalized World,” presented at George-
town University conference, “New Religious Pluralism in World Politics,” March 17, 2006.

28. However, many faith-based organizations have taken steps to mitigate this possibil-
ity. The more moderate groups adhere to a strict self-imposed conditionality regarding proselytiz-
ing, enshrined in the various codes of conduct developed by the main international NGO con-
sortia, such as Interaction, ICVA (International Council of Voluntary Agencies), and VOICE
(Voluntary Organizations in Cooperation in Emergencies); http://www.sphereproject.org/index.
php?option=com_content&task=view&id=27&Itemid=84<=English.

29. “Implementing the Comprehensive Peace Agreement with Archbishop of Canterbury, Dr. Rowan
Williams,” speech, CSIS, March 27, 2006.



CHAPTER 3

Current U.S. Government
Approaches

In the past decade, religion has become a more explicit element of U.S. foreign policy,
especially in response to domestic pressure from religiously driven groups and in the con-
text of the Global War on Terror.

Recent National Security Strategy reports provide initial evidence of a new willingness
to explore these issues at the broad policy level. President Bush’s first National Security
Strategy (2002) refers to religious issues—including religious freedom, religiously driven
conflict, and efforts to eradicate terrorism in the Muslim world—four times. In contrast,
the 2006 National Security Strategy includes 19 references to these same issues.”

Although many U.S. government officials and offices acknowledge the importance of
religion in the formulation and implementation of U.S. policy in conflict-prone states, a
survey of the U.S. foreign policy bureaucracy reveals that the government as a whole is
not proceeding strategically on this issue. Lack of strategic thinking has left American
practitioners without a clear set of policy objectives or tactical guidelines for dealing with
emerging religious realities. Offices, programs, and initiatives are more often happen-
stance than coherent.

The following overview examines the major ways that the U.S. government has ad-
dressed religion in its (1) diplomacy, (2) humanitarian and development work, and (3)
security initiatives, including both military and intelligence activities. Although the inter-
view-focused methodology sought to get a sense of ad hoc and informal work done around
these issues, the survey is generally limited to assessing official activities and initiatives.

Diplomacy

Critical gaps in U.S. government diplomatic engagement with religion include the
following:

m International religious freedom initiatives are more concerned with reporting vio-
lators of religious freedom standards than with promoting religious tolerance.

m Although the international religious freedom issue has received increasing atten-
tion within the State Department, it remains marginalized in diplomatic program-
ming and is not well integrated with the geographic bureaus.

30. The National Security Strategy of the United States of America, 2002, http://72.14.209.104/
search?q=cache:pXNg78 DR5X AJ:www.whitehouse.gov/nsc/nss.pdf+national+security+strategy+2002&hl=
en&gl=us&ct=clnk&cd=2; The National Security Strategy of the United States of America, 2006, http://www.
whitehouse.gov/nsc/nss/2006/.
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m Diplomatic training related to religion is limited.

m Despite exchange programs and cultural diplomacy, much of public diplomacy
remains one-way rather than focused on mutual dialogue.

m Government officials are overly cautious about working with certain religious
groups and leaders.

U.S. diplomats have long dealt with religious factors, whether through traditional part-
nerships with powerful religious leaders or through assessing religion’s role in conflicts
abroad. President Bush has stressed that the government should reach out to religious
leaders, and Washington officials and embassy representatives alike often meet with influ-
ential religious actors.

Undersecretary of State for Public Diplomacy and Public Affairs Karen Hughes, for
example, spoke at an interfaith meeting at Istanbul’s Topkapi Palace about the high-level
impetus for this type of diplomacy. She said, “One of the things that President Bush, my
boss, told me as I began this job was to take the time to reach out and meet with religious
leaders—because faith is such an important part of life for so many Americans and so
many people across the world.”

However, such sentiments do not seem to have translated into a comprehensive dip-
lomatic strategy for engaging religion. Although high-level diplomacy often recognizes
religion’s role and many individual diplomats have developed awareness of religious dy-
namics, no formal and mainstreamed structure has developed to ensure that diplomats
tully account for religious factors. Despite some new diplomatic initiatives and offices
approaching the issue of religion, training on religious dynamics for Foreign Service and
State Department officials is limited. Some officers noted that they explored religious dy-
namics in their regional studies programs prior to being posted abroad, but many said that
the inclusion of religious factors was at best ad hoc.** Those U.S. government diplomatic
efforts that do deal directly with religion often approach it as either a peripheral issue—
especially through the lens of international religious freedom—or as an element of efforts
to improve relations with the Muslim world.

International Religious Freedom

The 1998 enactment of the International Religious Freedom Act (IRFA) was one of the
first ways that religion was codified in U.S. foreign policy in the past decade. IRFA estab-
lished the promotion of religious freedom as a U.S. foreign policy objective, mandating the
creation of an Office for International Religious Freedom (IRF) in the State Department,
requiring embassies to produce annual reports on religious freedom, and establishing the
United States Commission on International Religious Freedom (USCIRF) to give inde-
pendent policy recommendations to the president, secretary of state, and Congress. Reli-
gious freedom is also the main issue addressed in religion-related training conducted by
the Foreign Service Institute (FSI), beyond a nod to overall cultural dynamics in the area
studies department. The issue has also been institutionalized on Capitol Hill through an

31. See http://www.state.gov/r/us/2005/54106.htm.

32. For example, Thomas E Farr (former director, Office of International Religious Freedom), interview,
Washington, D.C., July 11, 2006.
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International Religious Freedom Working Group within the Congressional Human Rights
Caucus.”

Many government officials surveyed, including those who have worked on religious
freedom, believe the issue has been limited conceptually and structurally. At a 2006 event,
the first director of the IRF Office outlined IRFA’s goals of opposing religious persecution,
freeing religious prisoners, and promoting religious freedom, adding, “The first two are
so dominant in the way the department has implemented IRFA that the third, promot-
ing religious freedom, has been overshadowed. Over the long term, this almost exclusive
focus on persecution and prisoners puts all three goals at risk”** This finding is especially
relevant because religious freedom is the primary way the State Department formally ana-
lyzes and approaches religion in conflict-prone settings.

The religious freedom agenda was promoted in the mid-1990s by activists who fo-
cused on the importance of preventing Christian persecution abroad, and a broader coali-
tion of faith-based and human rights groups rallied around the larger religious freedom
issue. The original bill introduced in the House was titled “Freedom from Religious Per-
secution Act”® Many in the government affirmed that current religious freedom activi-
ties remain overly focused on addressing religious persecution and that religious freedom
policy has sometimes been viewed as Christian-biased.

The original 20-member Advisory Committee on Religious Freedom Abroad, which
was formed by Secretary of State Warren Christopher in November 1996 and helped de-
sign IRFA, included a subcommittee on conflict and conflict resolution. The committee’s
final report also included sections “Conflicts Involving Religion” and “Conflict Resolution
Involving Religion.”* Many interviewed who were involved with the committee said that
the current government approach to religious freedom does not fully implement their rec-
ommendations on conflict analysis or resolution.”

The office now produces the “Annual Report on International Religious Freedom,”
which describes the status of religious freedom, any host-nation policies that violate re-
ligious belief and practices, and U.S. policies to promote religious freedom in each coun-
try.”® State Department programs to promote religious freedom abroad, which vary widely,
can be grouped into three broad categories.

33. The International Religious Freedom Working Group is cochaired by Representative Trent
Franks (R-Ariz.) and Emanuel Cleaver (D-Mo.). The Congressional Human Rights Caucus (CHRC) holds
briefings to address human rights concerns with members of Congress and makes appeals on behalf
of victims of political, religious, ethnic, and racial persecution; “About the CHRC,” http://lantos.house.
gov/HoR/CA12/Human+Rights+Caucus/About+the+CHRC/.

34. Thomas F. Farr, “Legislating International Religious Freedom,” event transcript, The Pew Forum on
Religion & Public Life, November 20, 2006.

35. The bill was introduced by Rep. Frank Wolf (R-Va.) and Sen. Arlen Specter (R-Pa.). The bill ulti-
mately signed into effect was introduced by Sen. Don Nickles (R-Okla.) and cosponsored by Sen. Joe Lieber-
man (D-Conn.).

36. U.S. Department of State, Final Report of the Advisory Committee on Religious Freedom Abroad.

37. For example, Dwight Bashir (U.S. Commission on International Religious Freedom), interview, July
26, 2006.

38. U.S. Department of State, Bureau of Democracy, Human Rights, and Labor, International Religious
Freedom Office, Country Reports, http://www.state.gov/g/drl/irf/rpt/.
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The first category—religion’s role in peacebuilding—includes interfaith workshops
that engage religious actors in development goals and religious reconciliation initiatives.
Efforts to contain extremism, which compose the second category, include federal regula-
tions against working with extremist groups. The third group of activities aims to protect
religious minorities—for example, by funding projects that directly benefit religious mi-
norities, putting pressure on governments that legislate discrimination against religious
groups or religious minorities, using the media to build religious tolerance, and promot-
ing religious exchange programs that showcase the role religion plays in U.S. society.

In Nigeria, the U.S. mission has made, according to its annual report, an especially
strong effort to promote religious reconciliation between Christians and Muslims. Among
other activities, the mission hosted Iftar” dinners in Abuja, Lagos, and Kwara State that
brought together both Muslim and Christian participants.” In Indonesia, embassy out-
reach to emphasize the importance of religious freedom and tolerance in a democratic
society has included speaking tours throughout the country for U.S. scholars to address
religious tolerance and human rights issues.”

However, the current IRF director said that development programming and religious
awareness activities are not directly related to the religious freedom issue.** Although
IRFA refers to the broad concept of advancing religious freedom, it puts into place struc-
tures that are focused more on problem identification and opposing religious persecution
than on tolerance and prevention.

Tensions also exist between USCIRF’s conceptual approach to religious freedom and
the way that State Department officials and those at the IRF office view their mandate. US-
CIRF reports often include recommendations that fall outside the type of activities in which
State officials engage. For example, the commissions 2006 report notes, with respect to rec-
ommendations about refugee and asylum programming for religious groups, that “the Depart-
ment of State has not yet acted on or responded to these recommendations.” Ambassador-at-
Large John Hanford said that he at times removed his name from commission publications
because of the different approaches, noting, “I spend way too much of my time arguing with
them than I would like,” and adding, “but out of that has come some good things”™*

Meanwhile, the main policy tool used by the government to enforce international reli-
gious freedom is to report states that have engaged in or tolerated particularly severe vio-
lations of religious freedom. Then, the government may choose to levy sanctions against
those Countries of Particular Concern (CPC).*

39. Iftar is the evening meal for breaking the daily fast during the Islamic month of Ramadan.

40. U.S. Department of State, Bureau of Democracy, Human Rights, and Labor, International Religious
Freedom Office, Nigeria: International Religious Freedom Report 2005, November 8, 2005, http://www.state.
gov/g/drl/rls/irt/2005/51489.htm.

41. U.S. Department of State, Bureau of Democracy, Human Rights, and Labor, International Religious
Freedom Office, Indonesia: International Religious Freedom Report 2005, November 8, 2005, http://www.
state.gov/g/drl/rls/irf/2005/51512.htm.

42. Stephen Liston (director, U.S. Department of State, Office of International Religious Freedom), in-
terview, July 20, 2006.

43. John V. Hanford III, comments, in “International Religious Freedom: Religion and International
Diplomacy,” The Pew Forum on Religion & Public Life, May 8, 2007.

44. The current CPCs are Burma, China, the Democratic People’s Republic of Korea, Eritrea, Iran, Saudi
Arabia, Sudan, and Uzbekistan. U.S. Congress, International Religious Freedom Act of 1998, H.R 2431-29,
105th Congress, 2nd session, http://www.state.gov/documents/organization/2297.pdf.
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At the same time, this tool is rarely used. A presidential waiver in IRFA specifies that
actions need not be taken against a CPC if “the exercise of such waiver authority would
further the purposes of this Act”® Although the commission regularly reports these viola-
tors (including, most recently, Saudi Arabia, China, and Iran), only one country—
Eritrea—has been formally punished by the United States government for this specific
reason.*

The government’s approach is also limited by the religious freedom issue’s lack of in-
tegration with other foreign policy goals. For example, a former IRF director pointed out
that Congress’s 2005 Advance Democracy Act did not tie religious freedom to democracy
promotion.” Some officials said the office’s placement in the Bureau of Democracy, Hu-
man Rights, and Labor (DRL) distances the issue from the regional desks.” IRFA created
an ambassador-at-large for religious freedom, who reports to the assistant secretary
for DRL, although other ambassadors-at-large report to under secretaries of state.”
Effectively, the issue is relegated to a staff of 22 that dedicates almost half of each
year to publishing an annual report.”® Although the reporting requirements focus
embassies on making religious contacts and examining religious dynamics, the work
is usually done by junior political officers and often receives less attention from senior
diplomats.

Outreach to Muslim Communities

Beyond religious freedom, official diplomatic initiatives that relate to religion have mostly
focused on Muslim communities abroad, but ineffective government programs suggest
that some efforts have misunderstood faith-based audiences.

Since September 11, U.S. government diplomatic efforts have reprioritized outreach to
majority Muslim countries. In early 2006, Secretary of State Condoleezza Rice launched
the Transformational Diplomacy Initiative, repositioning Foreign Service Officers from
Europe to difficult assignments in the Middle East and Asia.” From 2004 to 2006, total
spending on public diplomacy abroad increased 21 percent, from $519 million to an es-
timated $629 million; 92 percent of this increase went to countries with majority Muslim
populations.” Government officials said that the Policy Coordinating Committee for

45. International Religious Freedom Act, http://usinfo.state.gov/usa/infousa/laws/majorlaw/intlrel.htm.

46. “Secretary of State Rice in September 2005 announced the denial of commercial export to Eritrea of
defense articles and services covered by the Arms Control Export Act...” U.S. Commission on International
Religious Freedom, Annual Report, May 2006, p. 84.

47. Thomas F. Farr, “The Diplomacy of Religious Freedom,” First Things: A Journal of Religion, Culture,
and Public Life, May 2006.

48. Staff of U.S. Commission for International Religious Freedom, interview, Washington, D.C., July 14,
2006; Liston, interview.

49. See http://foia.state.gov/masterdocs/01FAM/01FAMO0010.PDE.

50. Liston, interview.

51. See http://www.state.gov/r/pa/prs/ps/2006/59339.htm.

52. Jess T. Ford, Testimony before the Subcommittee on Science, the Departments of State, Justice, and
Commerce, and Related Agencies, House Committee on Appropriations, May 3, 2006, in U.S. Government
Accountability Office (GAO), U.S. Public Diplomacy: State Department Efforts to Engage Muslim Audiences
Lack Certain Communication Elements and Face Persistent Challenges, GAO-06-707'T, May 2006.
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Public Diplomacy and Strategic Communication (which was formed in April 2006 and
replaced the Muslim World Outreach Policy Coordinating Committee, formed in 2004)
now leads a Pilot Country Initiative, targeting majority Muslim countries with specially
designed outreach programs.”

The State Department has outlined strategic objectives for public diplomacy in these
regions, including to “undermine [extremists’] efforts to portray the West as in conflict
with Islam by empowering mainstream voices and demonstrating respect for Muslim
cultures and contributions” and to “foster a sense of common interests and common val-
ues between Americans and people of different countries, cultures and faiths throughout
the world”** However, many government officials said they do not receive clear guidance
on implementing such policies, and initiatives in recent years have struggled to convince
Muslim communities abroad of shared American values.” Initiatives may be further hin-
dered by insufficient U.S. capacity to engage diplomatically with Muslim communities.
For example, 30 percent of Foreign Service officers staffing language-designated public
diplomacy positions in countries with significant Muslim populations lack proficiency in
relevant languages.*

In 1999, the United States Information Agency was closed,” and the State Department
introduced the position of under secretary for public diplomacy and public affairs. Under
Secretary Charlotte Beers, who began in the position in 2001, tried to counter negative
images of the United States in the Muslim world with the Shared Values Initiative; it in-
cluded an advertising campaign depicting religious tolerance and moderate Muslims in
the United States (which several Arab nations refused to run). Other major initiatives tar-
geting Muslim audiences include Partnerships for Learning, a focused exchange program
to help young Muslim students experience American culture and education, and Hi, an
Arabic language magazine targeting Muslim youth.”

Based on the theory that conflicts can be diffused by emphasizing similarities between
groups, these programs sought common ground between American society and Muslim

53. Jess T. Ford (director, International Affairs and Trade Team, GAO) and Michael M. Tenkate (senior
analyst, International Affairs and Trade Team, GAO), interviews, February 12, 2007.

54. See Office of the Under Secretary for Public Diplomacy and Public Affairs, http://www.state.gov/r/.

55. U.S. Government Accountability Office (GAO), Report to the Chairman, Subcommittee on Science,
the Departments of State, Justice, and Commerce, and Related Agencies, House Committee on Appropria-
tions, U.S. Public Diplomacy: State Department Efforts to Engage Muslim Audiences Lack Certain Communi-
cation Elements and Face Persistent Challenges, GAO-06-535, May 2006.

56. Ibid., 37.

57. USIA was an independent foreign affairs agency within the executive branch of the U.S. govern-
ment. USIA explained and supported American foreign policy and promoted U.S. national interests through
a wide range of overseas information programs. The agency promoted mutual understanding between the
United States and other nations by conducting educational and cultural activities. See http://dosfan.lib.uic.
edu/usia/usiahome/factshe.htm.

58. “In December 2005, State suspended publication of Hi magazine pending the results of an internal
evaluation, which was prompted by concerns over the magazine’s cost, reach, and impact, according to State
officials” GAO, Report to the Chairman, U.S. Public Diplomacy: State Department Efforts to Engage Muslim
Audiences, 12.
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audiences and avoided topics on which these communities would differ.” Hi magazine, for
example, which was launched in 2003, focused on articles with subjects like Internet dat-
ing, sandboarding, and yoga and was criticized at home and abroad for lacking substance.
One commentator said the magazine demonstrates that the United States “has no substan-
tive reply to sincere questions about U.S. policy, or even to adult questions about U.S. so-
ciety and culture” Hi and the other shared-values programs have been largely suspended
or terminated. According to the State Department, Hi was suspended “to assess whether
the magazine is meeting its objectives effectively.”®* Under Secretary Beers left in 2003 and
was replaced by Under Secretary Margaret Tutwiler, who left the job after just half a year.

More recently, current Under Secretary for Public Diplomacy and Public Affairs Karen
Hughes has introduced several major initiatives aimed at outreach to Muslims abroad. Re-
cent efforts have also been made to collaborate with the private and nonprofit sectors on
public diplomacy efforts to Muslim communities. For example, the State Department has
expressed interest in programming produced by Layalina Productions, Inc., a Washing-
ton-based NGO that aims to address controversial issues affecting U.S.-Arab relations.

Ambassadors are now encouraged to reach out to media outlets to engage moderate
Muslim audiences, and Hughes’s office has created a Rapid Response Unit that monitors
press from, among other sources, pan-Arab media outlets and produces a daily assessment
for dissemination to policymakers, embassies, and military ground commanders.** One
sample outreach program aims to “promote the compatibility of democracy with Islam
and increased political engagement with Muslims who knowledgeably and authoritatively
draw on Islamic principles to support democratic change”*

The Broadcasting Board of Governors, responsible for U.S. media campaigns abroad,
has been shifting funding away from Voice of America programming and reallocating resources
for networks such as Arabic-language Radio Sawa and Al Hurra television station, created in
2004.%* However, many government officials said that efforts such as Radio Sawa have mostly
featured pop culture over substantive issues. Al-Hurra, meanwhile, has seen recent controversy
with the June 2007 resignation of editorial leader Larry Register. Register, who had just joined
Al Hurra in October 2006, had increased coverage of U.S. policy, leading to criticisms that
the station was misusing U.S. taxpayer money to support terrorism. In December 2006,
the station aired a live speech by Hezbollah leader Hassan Nasrallah, and soon after, the
Broadcasting Board of Governors sought a review to examine Al Hurra’s programming.
Register claimed in his resignation letter that he was the victim of a smear campaign.®®

Meanwhile, polls of the Muslim world suggest that U.S. public diplomacy does not
fully account for core identity issues, specifically religion. For example, a recent Gallup

59. Elliott Colla and Chris Toensing, “Never Too Soon to Say Goodbye,” Middle East Report Online,
September 2003, http://www.merip.org/mero/interventions/colla_interv.html.

60. Ibid.

61. U.S. Department of State, Office of the Spokesman, “Suspension of ‘Hi’ Magazine,” December 22,
2005, http://www.state.gov/r/pa/prs/ps/2005/58401.htm.

62. Karen Hughes, remarks at Council on Foreign Relations, Washington, D.C., May 10, 2006.

63. Bureau of Democracy, Human Rights, and Labor, Human Rights and Democratization Initiatives in
Countries with Significant Muslim Populations, see http://www.state.gov/g/drl/42056.htm.

64. Leon Shahabian (vice president and treasurer, Layalina Productions), interview, June 26, 2007.

65. “News Chief Quits Arab Language Network,” The Associated Press, June 9, 2007, http://www.den-
verpost.com/nationworld/ci_6103317.
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poll of the Muslim world found that when asked how the United States can best change
Muslim attitudes toward America, the number one answer was to show respect for people
of faith.® Many government officials suggested that public diplomacy may miss some of
these dynamics, remarking that government-run audience research informing outreach
efforts was minimal.¥

The U.S. government has begun to incorporate perspectives on religion into their out-
reach programs. For example, the Bureau of International Information Programs (IIP),
which reports to Under Secretary Hughes, has been sending increasing numbers of Amer-
ican religious scholars and leaders—currently between 20 and 30 religiously affiliated in-
dividuals a year—on speaking tours abroad.® The Bureau of Educational and Cultural Af-
fairs (ECA) also brings participants from other countries to the United States for, among
other activities, discussions about religious diversity and tolerance. Participants in these
programs generally promote awareness of religious freedom in the United States, although
they have occasionally participated in conversations about U.S. foreign policy.”

The under secretary’s office has also expanded exchange programs targeting clerics,
Muslim scholars, journalists, and women leaders. Radio Free Europe/Radio Liberty™ has
recently launched an online “Religion and Tolerance” project that aims to highlight exam-
ples of religious tolerance and explore the reasons behind intolerance in those countries
where the station is broadcast. At the same time, the main criticism of dialogue efforts
with the Muslim world, including from government officials themselves, remains that they
are focused more on talking than listening.

Humanitarian and Development Work

Critical gaps to U.S. government engagement with religion in the areas of humanitarian
and development programming include the following:

m U.S. government officials are wary of legal consequences for supporting Islamic
charities and other Muslim groups.

m U.S. government officials have trouble identifying and directly supporting local
religious groups for collaboration.

66. John L. Esposito, “Muslims and the West: A Culture War?” The Gallup Poll, February 13, 2006,
http://www.galluppoll.com/content/?ci=21454.

67. For example, Ford, interview.

68. Although some reports have alleged that public diplomacy officials have “vetted” speakers for their
political opinions (Jonathan S. Landay, “State Department Vetted Speakers for Criticism of Bush Adminis-
tration,” McClatchy Newspapers, November 1, 2006, http://www.realcities.com/mld/krwashington/15903402.
htm), those who spoke with CSIS staff stated that speakers are neither screened nor censored by the bureau.

69. Michael Seidenstricker (director, Speaker’s Programs, International Information Programs, State
Department), meeting with the authors, February 16, 2007.

70. Radio Free Europe/Radio Liberty (RFE/RL) is a radio and communication organization funded by
the U.S. Congress and operating in Europe and the Middle East. Its official mission statement is “to promote
democratic values and institutions by disseminating factual information and ideas.”
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m Development programming has been uneven in accounting for religious dynam-
ics in societies abroad or fully considering how programming may affect religious
divides or tensions.

U.S. government efforts have increasingly taken religion into account in humanitarian
and development work, and officials have recognized that faith-based organizations are
well positioned to increase access to services and build sustainability. For example, a 2007
President’s Emergency Plan for AIDS Relief (PEPFAR) Web site article acknowledges that
faith-based organizations have special influence within communities by building on rela-
tionships of trust.”

Although the U.S. government recognizes the utility of working with faith-based
groups and addressing religious dynamics in peacemaking and development, it remains
restricted in the practical means for doing so strategically. Despite significant program-
ming with religious groups and communities, obstacles remain to working with non-
Christian local religious groups in particular, and many at USAID said that implementa-
tion of religion-related programming remains limited.

Assistance to Faith-Based Groups

USAID’s Center for Faith-Based and Community Initiatives, established by executive
order in 2002, works to make faith-based groups aware of opportunities for government
funding. Policy shifts in the past few years have changed the rules to enable increased
partnerships with these religious organizations. For example, they can now conduct ser-
vices in the same space that they use to hand out government aid, as long as the prayers
occur before or after aid distribution.

Examples of successful partnerships with international and local faith-based organiza-
tions abound, including with groups that encourage religious reconciliation as a step to-
ward economic and social progress. The USAID mission in Ethiopia partnered with Save
the Children to sponsor capacity-building conflict management workshops among reli-
gious leaders focusing on descriptions of conflict in the Koran and Hadiths.” In Burundi,
the USAID mission worked with Catholic Relief Services to encourage the establishment
of a peace and reconciliation commission comprising members of various ethnic and reli-
gious orientations.”

A recent Boston Globe article found that the percentage of U.S. foreign aid funds going
to faith-based groups nearly doubled under President Bush to almost 20 percent in 2005.”
However, the head of the Faith-Based and Community Initiatives Office at USAID could
not say whether the faith-based initiative led the agency to develop many new relation-
ships with new types of organizations. Of the $1.7 billion identified going to faith-based
organizations from 2001 to 2005, 98 percent went to Christian groups. Of the 160 faith-

71. “Working with Faith-based and Community-based Organizations,” January 2007, http://www.pep-
far.gov/press/80248.htm.

72. U.S. Agency for International Development, Ethiopia Mission, http://www.usaid.gov/regions/afr/
ss02/ethiopia5.html.

73. Catholic Relief Services, Burundi, http://www.crs.org/our_work/where_we_work/overseas/africa/
burundi/church.cfm.

74. Farah Stockman, “Bush Brings Faith to Foreign Aid: As Funding Rises, Christian Groups Deliver
Help—with a Message,” Boston Globe, October 8, 2006.
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based organizations that were awarded prime contracts from USAID during that period,
only two were Jewish and two were Muslim.”

Government officials said that working with Muslim organizations in particular has
been an issue not only with U.S.-based groups, but also in USAID’s local partnerships.
Several USAID officials spoke of fear that if, for example, a suicide bomber were to come
out of an Islamic orphanage that has received U.S. funding, whoever made the funding de-
cision could be held personally liable. One official pointed out that this would simply not
be the case with funding a Christian charity.”® This type of fear was highlighted in a March
2007 House Foreign Affairs Committee hearing. Chairman Tom Lantos, referring to re-
cent USAID educational programming, told Administrator Tobias that “the notion that
USAID funds organizations and individuals engaged in terrorism or the glorification of
terrorism is deeply disturbing. The students who receive scholarships could be participat-
ing in the university chapters of Hamas and Islamic Jihad, all the while receiving money
from AID. This outrageous support for terrorism must and will end” "/

A culture of fear has also created logistical and bureaucratic obstacles. The U.S. De-
partment of Treasury’s Office of Foreign Assets Control (OFAC) publishes a Specially
Designated Nationals list, which cites individuals and organizations whose properties are
blocked by sanctions programs.”® If, for example, USAID wants to work with one of these
groups, and even if the groups are not criminal or terrorist, a permit would be required
from the Treasury Department. A USAID official said that he has not known anyone
within his agency to seek this permit. He summarized the bureaucratic obstacles: “Getting
a clearance probably requires the Secretary’s signature, and the distance between here and
the Secretary’s office is about a million miles.””

Other than Islam-specific issues, U.S. officials said they have trouble supporting, and
even identifying, local religious groups for collaboration. Federal regulation states that
any religious organization can compete for USAID funding for development projects as
long as there is no discrimination for or against the beneficiaries of this funding, and the
objectives of the organization’s project match the objectives of the agency.*® However, of-
ficials said that smaller, decentralized faith-based organizations often do not meet USAID
accounting requirements, or they do not have the capacity to deal with the bureaucratic
contracting process.”

75. Ibid.

76. Helen Glaze (Conflict Management and Mitigation Office, U.S. Agency for International Develop-
ment), interview, July 5, 2006.

77. Representative Tom Lantos, House Committee on Foreign Affairs, statement verbatim as delivered,
“Hearing: Foreign Assistance Reform,” March 8, 2007.

78. The three main antiterrorist financing measures are Executive Order 13224 (September 23, 2001),

the USA Patriot Act (October 24, 2001), and the Treasury Department’s “Anti-Terrorist Financing Guide-
lines: Voluntary Best Practices for U.S.-Based Charities;,” November 2002.

79. Michael Miklaucic (Democracy and Governance Office, U.S. Agency for International Develop-
ment), interview, June 30, 2006.

80. U.S. Agency for International Development, Center for Faith-based and Community Initiatives,
“Participation by Religious Organizations in USAID Programs,” 22 CFR Parts 202, 205, 211, and 226, Octo-
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81. Islamic charities in particular are often not similar in structure to Western charitable organizations.
“Global Assessment and Strategy Session on Faith Communities Accessing Resources to Respond to HIV/
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Religion-Related Programming

Beyond direct funding, USAID also incorporates religion into its development and con-
flict management programming by assessing religious dynamics in conflict and working with
religious leaders and communities toward conflict prevention and post-conflict objectives. For
example, a USAID report, “Conducting a Conflict Assessment,” includes a checklist of
critical questions that calls for officials to consider ethnic and religious divisions:

m Is the relationship between ethnic/religious groups characterized by dominance,
potential dominance, or high levels of fragmentation?

m Where do these groups live and in what numbers? Are they concentrated in re-
gional pockets or dispersed? If they are concentrated, do they form a majority or a
minority in the area?

m What is the history of relations between groups? Is there a pattern of systematic
discrimination or have relations been relatively peaceful and inclusive?*?

However, the willingness to directly address religion’s role in development has come
recently and gradually. When the Conflict Management and Mitigation (CMM) Office
recently launched a lecture series on “How Development Programming Interacts in Re-
ligious Contexts,” they faced delays because of USAID’s legal concerns regarding the ap-
propriate approach to religious issues.* The vice president of the Asia Foundation said
that when her organization first submitted a proposal to engage with Muslim civil society
groups in Indonesia, they faced significant pushback from USAID about references to re-
ligion in their documents.* Today, this program is one of USAID’s most successful exam-
ples of working with religious groups to promote democratization. The program encour-
ages Indonesian organizations such as the People’s Voter Education Network, a network of
Islamic and interfaith organizations, to conduct comprehensive voter education programs,
provide information booths in morning markets to reach women, produce party platform
guides for different constituencies, and broadcast television and radio debates.®

Since September 11, many other efforts have focused on religion-related work in the
Muslim world, including workshops for Islamic political activists in Nigeria and Islamic
radio programming in Afghanistan.* For example, USAID sponsored a conference, “The
Role of Religion in Promoting Peace and Social Partnerships,” that convened Islamic re-
ligious leaders and government officials from four Central Asian republics. According to
USAID’s Web site, this was the first time the region’s religious leaders met as a group since
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the breakup of the Soviet Union. The leaders discussed cooperation on social issues in
Central Asia, including madrassa reform and countering extremism."

One USAID-sponsored research effort in 2005, “The Muslim World Series,” explored
topics such as philanthropy, education, economic growth, and governance for Muslim
communities. For example, “Economic Growth in the Muslim World: How Can USAID
Help?” offered ideas on banking reform, economic policy, and ways to integrate women
into domestic economies—all specifically tailored to work in predominantly Muslim
countries. The report mentioned the importance of conducting “interventions in partner
countries without challenging Islamic governance or orthodoxy”® These reports were later
removed from the USAID Web site, apparently because they had not been properly vetted.

Religion-related programming has been carried out in other parts of the world. A
recently launched USAID initiative, “Fostering Religious Harmony in Albania,” trains
religious leaders in conflict resolution and provides technical assistance and small grants
to help religious leaders manage interfaith community development projects. The project
is based on the premise that “the spiritual leaders of each community are in the strongest
position to encourage dialogue and tolerance with their own faithful”®

Despite many new efforts, USAID officials confirmed that development programming
does not systematically account for religious dynamics abroad or fully consider how pro-
gramming may affect religious tensions. An official in USAID’s Democracy and Gover-
nance Office explained that his department does not address religion directly, despite their
work on political processes, rule of law and human rights, civil society and the media, and
governance. He characterized his office’s approach to religion as one of “benign disinterest.
Religion and government are separated constitutionally, and that is kind of how we treat it
in the Democracy and Governance programs. We are agnostic about it

Other anecdotes suggest that there are sometimes more explicit efforts on behalf of
government officials to avoid religious themes. In March 2007, a Peace Corps Volunteer
in El Salvador received funding from USAID to print an environmental storybook she
had created. Shortly after, she was told that USAID was retracting funding for the project
because, as she put it, she had used the Salvadoran Christian foundation as the context for

her environmental message.”

Security

Critical gaps to U.S. government engagement with religion on security-related issues in-
clude the following:

m The intelligence community largely limits religious analysis to future transnational
problems and terrorist threats, with less attention paid to religion in specific con-
flicts and societies.
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m Religious analysis focuses on the threat of Islam, approaching it as an ideology
rather than a faith.

m Although military training related to religion is expanding, it still focuses on basic
information about Islam as it is practiced in Iraq and Afghanistan.

m Although religion is mentioned in many military doctrine publications, it remains
unclear how personnel should take religion into account during operations.

The intelligence and military communities have mainly focused on how Islam may con-
tribute to terrorist and insurgent activities, though they have also been improving their
understanding of larger religious themes in analysis, policy, and programming. Intel-
ligence analysts have especially focused on how Islam factors into the “roots” of terror,
while the military focuses its energy on incorporating basic knowledge about Islam into
its operations in Iraq and Afghanistan.

The Intelligence Community

Religion is not directly addressed in the bulk of intelligence collection, analysis, and prod-
ucts. Although the roots of extremism remain a focus, collectors are rarely required to ac-
quire or use a more holistic range of information on religious groups, leaders, and move-
ments, or explicitly factor such information into conflict analysis.

Religion is approached in those offices responsible for long-term estimative intelli-
gence, transnational issues, and counterterrorism. To the extent that religion is perceived
as a relevant geographic or tactical issue, individual regional or country analysts and mili-
tary intelligence personnel will collect, analyze, and use intelligence on religion on their
own initiative.

Importantly, there appears to be deep expertise and understanding of Islamic theology,
history, and sociology inside the intelligence community. But intelligence officials said that
specifically religious analysis rarely makes its way into intelligence products dealing with
Muslim countries, communities, or actors. ” A focus on extreme versions of Islam could
also be preventing broader applications of religious expertise in intelligence work.

A Long-Term Transnational Issue and the Focus on Islam

Within the intelligence community, the National Intelligence Council (NIC)* has prob-
ably considered religion the most extensively. According to Ambassador Robert Hutch-
ings, former NIC director, the NIC has been holding conferences and preparing and com-
missioning studies “with a sociopolitical focus” for several years. A conference in 2005, for
example, conducted a panel on demographics, religion, and identity in Latin America. In
its 2004 report, “Mapping the Global Future,” the NIC points to a worldwide “deepening
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religious commitment,” arguing that growing radicalization among religious populations
may lead to social and political turmoil in coming years.”

Outside the NIC, the office most consistently cited by current and former analysts as
the center of energy on religion-focused study and analysis is the CIAs Office of Transna-
tional Issues (OTI). OTT is currently attempting to conceptualize religion in ways that are
useful to practitioners who work in conflict-prone regions and need to understand how
religion factors into politics and social change.” Within OTI, the Global Information and
Influence Team studies methods of communication with citizens in target countries. Re-
cently, the office has focused on China, Egypt, France, Indonesia, Nigeria, and Venezuela.”

However, intelligence products and interviews with analysts also reveal that most
transnational analysis of religion has been limited to Islam. Ambassador Hutchings noted
that after September 11, the NIC produced a National Intelligence Estimate (NIE) on
“Political Islam” to elaborate on its role in violence and that much of the work on religion
since has focused on Islam.” “Mapping the Global Future” singles out radical Islam for
special concern, saying that it “will have significant global impact...rallying disparate eth-
nic and national groups and perhaps even creating an authority that transcends national
boundaries”™ A 2005 NIC report, “Mapping the Future of the Middle East,” considers
the implications of Islamic evangelism and describes a discussion about Islamists’ com-
mitment to democratization, specifically considering the Egyptian Muslim Brotherhood’s
cooperation with secularists.”

The intelligence community’s consideration of religion in conflict analysis continues to
focus on Islam. The January 2007 NIE on Iraq discusses religious and sectarian divisions
within Iraqi society and refers to the religious components of the regional political land-
scape.”” The analysis includes Saudi Arabia’s and others” “fears of being perceived by their
publics as abandoning their Sunni co-religionists in Iraq,” which “have constrained [their]
willingness to engage politically and economically with the Shi‘a-dominated government
in Baghdad and led them to consider unilateral support to Sunni groups.””

Terrorism Specialists

The focus on Islam carries over into counterterrorism analysis. The two major centers of
analysis for terrorism-related issues inside the intelligence community are the National
Counterterrorism Center (NCTC) and the Counterterrorism Center (CTC) at the CIA.
Both the NCTC and the CTC study Islam through various approaches to understanding
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al Qaeda and its affiliated groups and admirers. In 2004, the CTC formed a specific unit to
examine political Islam."”

Terrorism specialists tend to view Islam as an ideology. For example, one expert de-
veloped the “Ziggurat of Zealotry,” which “arrays Islamists into a pyramid...with each as-
cending level representing a leap in radicalization.”'” The pyramid depicts growing dedi-
cation to violent extremist goals and methods, which could be ascribed to terrorist groups
with any ideology—religious or secular.

In those offices that do explicitly consider religion’s role in terrorism, considerable de-
bate remains over appropriate models for understanding religion’s motivational functions.
One analyst involved with the CIA’ political Islam analytic unit commented that, much
like with the “Ziggurat of Zealotry” model, his unit is “not as focused on religion as on the
process of radicalization.”"”* This analyst said that the office does not see religion as a key
driver of radicalization or recruitment for terrorist groups, at least initially, and that they
find people will often feign religious beliefs in order to gain access to a group’s privileges
and benefits. Religious indoctrination, he said, often happens after absorption into the
organization.

Military Intelligence

Military intelligence agencies examine religiously motivated violence and terrorism in
their efforts to anticipate and understand aggression against the United States and its al-
lies. The Defense Intelligence Agency, in particular, appears to have begun devoting re-
sources and attention to the religious dimensions of conflict and violence largely because
of operational experiences in the Balkans and more recently in Iraq, and in response to the
threat posed by al Qaeda.

Discussions with two former heads of the DIA demonstrate the recent change in religion-
based analysis. The director of the DIA from 1991 to 1995 said that he could not recall any
discussions about religion at the senior level."® In contrast, DIAS director from 2002 to 2005
said that during his time in the position as well as with the Joint intelligence staff beginning in
1999, teams of “well-schooled” analysts worked with a number of cultural anthropologists
and other world religions specialists. He said that they commanded a sophisticated under-
standing of the role of theology in shaping al Qaeda’s attitudes and goals."*

Intelligence about religious sites, leaders, and practices has become even more impor-
tant to the military since September 11 and the wars in Afghanistan and Iraq. Military
intelligence analysts have been exploring the operational relevance of cultural information
about host populations. Most of this work is applicable for stability or “phase four” opera-
tions in a post-intervention environment, where intelligence officials combine peacekeep-
ing, counterinsurgency, and counterterrorism information and techniques. As a former
DIA director said, “In the threat environment we’re in now, understanding village dynam-
ics is critical.””
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