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Executive Summary
and Recommendations

In January 2011, voters in Southern Sudan – one of the least

developed and most war-damaged places in the world – will

take a decision with far-reaching consequences for the peace

and development of the whole country and its nine neigh-

bouring countries, many of them conflict-prone. The decision

will be taken through a referendum that gives Southern voters

a choice between independent statehood and continued unity

with the government in Khartoum. The referendum date is a

deadline, marking the end of six years of transitions that were

charted by the Comprehensive Peace Agreement (CPA). The

CPA is a 2005 deal between the Southern-based former rebels

of the Sudan People’s Liberation Movement (SPLM) and the

rulingNationalCongress Party (NCP)– a coalitionof Islamist,

commercial and security interests largely based in the

developed core of Sudan, the Northern Nile Valley.

The CPA ended two decades of war between the centre and

the South and aimed to restructure the former’s wealth and

power in order tomake Sudan a freer and fairer place. It set up

an autonomous government in the South with its own army,

financed fromSouthernoil revenueswhich are sharedbetween

the two parties. In the referendum, Southern citizens will pass

their own judgment on these arrangements. The SPLM is

formally committed to the unity of Sudan, but its most senior

leaders are voicing a preference for secession as the referendum

deadline nears, accusing the NCP of delaying investment in

development and holding on to mechanisms of coercion. The

SPLM has focused political energy on securing a procedural

law thatwill ensure a favourable referendum–andboth parties

spent nearly all of 2009 deadlocked on the content of that law.

This has stalled progress on complex processes, including the

demarcation of the troubled, populous and oil-rich 2,100 km

border, that are needed for the referendum to take place.

Southern Sudan’s route to self-determination shapes the

decisions and deadlines of the coming year. But it is not the

only big question in the year ahead. The longwar that started

in the South spread to or inspired other conflicts inNorthern

peripheries neglected or abused by Sudan’s powerful centre.

Darfur and three areas along the troubled and populous

border between North and South Sudan (Abyei, Blue Nile

and Southern Kordofan) all have referendums or consulta-

tions aimed at letting them pass judgment on Sudan’s

unstable political order. And the NCP and SPLM will both

face their first credible electoral test in April 2010. All these

processes are supposed to answer the wider problem of self-

determination in Sudan – whether the Sudanese state repre-

sents the interests of all Sudan’s peoples, or only those of the

elites in the powerful rich centre and their clients.

Successive central governments withheld investment from

Sudan’s Northern and Southern peripheries and pushed

ordinary people towards antagonistic ethnic identities when

violence was needed to manage the situation. The democratic

processes envisioned by the CPA were supposed to transform

these antagonisms forbothNorthandSouth, andmake the state

responsiveandaccountable.Butbothpartieshaveneglectedand

delayed the engagement with ordinary life that is required for

this transformation.This engagement isneeded for resolutionof

the conflict in Darfur – which requires a government that

invests in its people, supports reconciliation and ends impunity.

So processes that were intended to help Sudanese people

determine their own future freely now run the risk of

perpetuating violence. But they must be completed in time,

because the big deadline of the Southern referendum cannot

be altered without enormous risks. The widespread

Southern perception that the central government has failed

to take the opportunity to transform itself has strengthened

the hand of SPLM leaderships favouring secession – and

many of them privately express the opinion that any attempt

to postpone the referendum will be a cause for war.

In order to avoid this risk, and secure their interests, Sudan’s

elites are likely to manage the run-up to the referendum

through high-level, last-minute deals. Such deals are possible:

both parties need each other to maintain oil revenues; the

NCPwants the legitimacy that an election and a peaceful tran-
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sition could provide; and the SPLM wants the referendum to

happen. But both parties have a history of bad faith and delay

in negotiations. This means that vital and complex questions

about what comes after the referendum are postponed – and

extremists on both sides will be tempted into unilateral

measures that could make instability more widespread.

If Southern Sudan chooses unity in January 2011, its army

needs to be integrated with that of the central government

within 90days – adaunting task, given that the twoarmies now

confront each other along the length of the border. If it chooses

secession, an independent state will be born as soon as the vote

is announced. But independence is more than secession.

Independence cannot happen without a whole range of agree-

ments on fraught questions. Assets need to be divided – oil

revenues, water, national infrastructure and other assets.

Nationality needs to be defined.Anynew currencywill need to

come into circulation at a price that is sensitive to the interests

ofmanydifferent economic groups. Somaliland andEritrea are

twonearby political entities that have recently foughtwars after

secession, in part because these issues were not addressed.

But these precedents and warnings are not being discussed,

as the two elites turn their backs on their constituencies and the

wider regional history in order to engage in brinkmanship over

procedural questions. This poses challenges for themany inter-

national actors who sponsored the CPA and who still have an

important role in supporting Sudanese elites to bring it to a

peaceful conclusion. AnewUSpolicy on Sudan, announced in

October 2009, balances the need for an end to violence in

Darfur with the need to avert a violent ending to the CPA. US

engagement is welcome, but the fact that so much of Sudan’s

future will be decided at the highest level may perpetuate the

politics of exclusion into the post-referendum period. US

mediationmaymean that Sudan is not seeking to redefine itself

through engagement with its peoples or its neighbours, but is

looking to the superpower to set out a solution.

US engagement is not enough – other actors including the

United Nations, the African Union and other regional

bodies, Arab and European supporters of the CPA, and

countries with large investments in Sudan should also

support Sudan as it negotiates its big decisions and deadlines.

Regional bodies have a role in promoting local and national

dialogue that will mitigate the exclusionary politics of the

moment. TheUNhasmade enormous investments in peace-

keeping and mediation in Sudan: it needs to show that it can

help limit violence, encourage dialogue and protect Sudan’s

long-suffering citizens in the critical year ahead.

Recommendations

Engagement with people: Sudan’s powerful elites need to

reach agreement on a wide range of complex processes in

the coming year. They also need to start an engagement

with the country’s diverse populations, if they are to avoid

perpetuating the politics of exclusion and conflict and help

citizens participate in the big decisions facing the country.

� The parties to the peace agreement need to show

commitment to public information about the critical

processes of the coming year.

� The two parties need to take steps to remove

obstacles to the enjoyment of constitutional rights,

including through the repeal of repressive legislation.

� A UN radio station for all Sudan would signal a clear

NCP commitment to free information in the run-up to

the elections. The parties need to explain how processes

such as the census and border demarcation will work.

� The UN should invest in information dissemination

through popular meetings. The AU Implementation

Panel has a role in initiating these meetings, and its

high-level representatives should play an active role in

initiating these meetings. Particular attention should be

paid to meetings in areas where Popular Consultations

are due to be held. The international community should

support dialogue in these areas at the highest level.

International engagement: The CPA’s supporters need to

work together to support the final act of the CPA, paying

attention to local as well as national and international

dimensions of the peace process.

� The US should continue building a coalition of support

for a peaceful transition in the country, and recognize

that its support for elite deals needs to be complemented

by local engagement. US engagement is not enough; it

needs to be orchestrated with that of other actors.
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� The AU’s proposal to support a new Global Political

Agreement is based on the principle of inclusion that this

report identifies closely with sustainable peace in Sudan.

There is no peaceful alternative to inclusive politics in

Darfur at the moment. However, the Implementation

Panel led by former president Thabo Mbeki quickly

needs to address perceptions that they are partisan if they

are to be accepted by other political actors.

� Differentmediators – including theUN,AU, IGADand

the US need to coordinate their work. No prospective

mediator in Sudan can afford to create the impression

that parties can go shopping for sympathetic forums.

� International mediators should support processes

which allow elites and ordinary people to learn about

the experiences of the region; and regional organiza-

tions should convene high-level meetings to support

the peace process. They should seek to learn from the

experience of Eritrea and Somaliland.

Security: Breakdowns in security in Darfur, Kordofan and

most states of Southern Sudan undermine popular engage-

ment in elections, referendums and other processes. Both

parties need to address the urgent need for local peace in the

coming year, and theUNand other international actors should

support them.

� In order to build trust between the parties, the UN

should investigate claims that the NCP is supporting

violence in Southern Sudan. The UN should also take

steps to support the deployment of accountable

security forces in Southern Sudan.

� The UN needs to make clear what protection it can

offer civilians in the case of local or wider breakdowns

in Darfur and Southern Sudan, and it should report to

the Security Council on the protection of civilians.

Support for elections and plebiscites: International actors
need to provide adequate support for elections, Popular

Consultations and the referendums while recognizing that

these processes will complicate politics in regions of Sudan

that are not at peace.

� Delays in reaching political agreements and adopting

laws on referendums and Popular Consultations will

put impossible pressures on electoral bureaucracies in

the coming twelve months. Donors should commit

now to mitigating those pressures with their resources.

� Donors and regional organizations should provide

unstinting support for monitoring and reporting on the

elections andotherplebiscites at every stageofpreparation.

Thismeans a significant increase in current commitments.

Post-referendum arrangements: In the event of Southern

secession, the two parties to the CPA need to reach deals

on security arrangements, oil revenues, water, assets and

liabilities, currency, nationality and a host of other issues.

In the event of unity, some of these issues may need review.

Primary responsibility for these processes lies with the two

parties. But both CPA supporters and foreign investors

need to work together to limit the possibility of failure:

� CPA supporters, neighbouring countries and

countries with major investments in Sudan need to

support stable and durable arrangements, and avoid

seeking their short-term interests from what will be a

heated series of discussions.

� CPA supporters should work to include political

parties and social movements from all areas of Sudan

in discussions on post-referendum arrangements

� Sudan’s two governing parties need to find means to

include groups that have been so far excluded from

the politics of the centre. A constitutional convention

scheduled immediately after the referendum is one

way to achieve this. International actors should help

Sudanese actors – particularly opposition groups – to

come up with their own proposals.
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