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Preface

PREFACE
P1. The Conflict Prevention Pools (CPPs) are a joint Foreign and Commonwealth Office
(FCO), Ministry of Defence (MOD) and Department for International Development (DFID)
mechanism for funding and managing the UK’s contribution towards violent conflict
prevention and reduction. The Africa Conflict Prevention Pool (ACPP) covers sub-Saharan
Africa while the Global Conflict Prevention Pool (GCPP) covers the rest of the world. The
CPPs were established by Her Majesty’s Government (HMG) in April 2001, following a
government-wide review of UK conflict prevention work in 2000. The rationale behind the
CPPs is that by bringing together the interests, resources and expertise of FCO, MOD and
DFID, greater effectiveness can be achieved. To this end, the CPPs share a joint Public
Service Agreement (PSA) target, expressed as follows:
Improved effectiveness of the UK contribution to conflict prevention and
management as demonstrated by a reduction in the number of people whose
lives are affected by violent conflict and a reduction in potential sources of
future conflict, where the UK can make a significant contribution.
P2. HMG commissioned the first evaluation of the Conflict Prevention Pools to inform
the Spending Review 2004 (SR04). DFID has managed this evaluation through Evaluation
Department in collaboration with an Evaluation Management Committee (EMC) that also
included the Cabinet Office Defence and Overseas Secretariat (Chair), the FCO’s United
Nations Department, MOD’s Directorate of Policy and Planning, DFID’s Conflict and
Humanitarian Assistance Department (CHAD) and DFID’s Africa Conflict Team (now the
Africa Conflict and Humanitarian Unit), situated in the Africa and Greater Horn Department
(AGHD).
P3. The establishment of a cross-Whitehall Evaluation Management Committee was an
innovative approach to managing an evaluation in DFID, and followed the ethos of the
joint working of the CPPs. It allowed for extensive consultation between the various
departments and conflict prevention teams. Many thanks are due to the various EMC
members who contributed to the management of this evaluation. These include: Chris
Chalmers, Benjamin Saoul and Anthea Dolman (Cabinet Office), Clare Barras and Stephen
Evans (HMT), Joan Link, Euan Wallace and Karen Wolstenholme (FCO), Bernard Harborne
and Malcolm Hood (AGHD), Tom Owen-Edmunds, Catherine Masterman and Ben le Roith
(CHAD), Alicia Forsyth, Charlotte Brown, Campbell McCafferty (MOD).
P4. The study was managed by Mary Thompson, Iain Murray and Dale Poad (DFID
Evaluation Department) in collaboration with the EMC. It was edited by Caryn Maclean.
P5. The evaluation was undertaken by Bradford University, Channel Research Ltd, the
PARC & Associated Consultants. The Sudan Case study was carried out by Mr Emery
Brusset of Channel Research Limited. Work was conducted in three phases. The first was
London-based, and involved situating the ACPP activities in the context of UK approaches
to conflict prevention and the overall policy framework of the ACPP. The second phase,
the most intense, involved fieldwork in the Sudan and Kenya. The third phase involved
consultations in London through October and November, with ACPP representatives, and
specifically with the joint FCO-DFID Sudan Unit in London.
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Preface

P6. The aim of the evaluation of the CPPs is to assess current government approaches
to Conflict Prevention through the GCPP and the ACPP, and to provide an overview of
lessons learned and recommendations for the way forward. The purpose of evaluation
generally is to examine the design, implementation and impact of selected programmes in
order to learn lessons from them so that these can be applied to current and future work,
and also to help strengthen HMG’s accountability. It should be borne in mind that any
programmes or projects examined are the product of their time, and that the policies they
reflected and the procedures they followed have often changed in the light of HMG’s
developing knowledge.
P7. The Sudan Case Study is one of six studies undertaken within the framework of the
evaluation of the Conflict Prevention Pools. In accordance with the Terms of Reference
(ToRs) and the Inception Report, the Evaluation placed maximum emphasis on the macro
level: the policy processes in Whitehall by which decisions on allocations are made and
implemented by the CPPs. Considerable attention has also been placed on the meso
level: the degree to which CPP policies and activities in a given conflict form part of a
coherent package of direct interventions by the international community and local actors
to the problems of particular large scale deadly conflicts or potential conflicts. The microlevel of analysis (review of specific projects) confines itself largely to the way in which
projects impact on the meso and macro levels. The Evaluation has not analysed
systematically whether specific projects funded by the CPPs have been well managed
and whether they have achieved their specific project goals. Single projects have been
analysed to the extent that they reflect on the macro and meso levels.
P8. The main findings of the evaluation, reflected in this Synthesis Report, are that the
CPPs are doing significant work funding worthwhile activities that make positive
contributions to effective conflict prevention, although it is far too early in the day to assess
impact. The progress achieved through the CPP mechanisms is significant enough to
justify their continuation. Overall, the consultants believe that worthwhile improvements
could be achieved through:
a.

more consistent approaches to joint assessment and priority setting;

b.

more determined pursuit of coordinated international responses;

c.

and by allocation of more administrative resources and staff trained appropriately
in the associated processes.

P9. The Sudan Case Study notes that the ACPP activities in Sudan are part of a much
wider international effort to resolve the principal conflicts in the country between the
government and the Sudan People’s Liberation Movement (SPLM). The ACPP has funded
in part four sets of activities in Sudan: the Joint Military Commission (JMC), in existence
since February 2002; the Verification and Monitoring Team (VMT), in existence since April
2003; the Sudan Secretariat of the Inter-Governmental Authority on Development (IGAD);
and seminars on peacekeeping.
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P10. Overall the consultant’s main findings are as follows:
a.

Measures funded by the ACPP in Sudan have played a key role in underpinning
the peace process, particularly in the case of the JMC, which the consultant
recommends as a good model for replication. He notes that these measures do
not concentrate extensively on structural issues, which he says are addressed
in the peace talks.

b.

Improvements in international efforts could be further pursued, though the ACPP
has, through timely and flexible funding, supported efforts to galvanise
international efforts in support of the peace process by giving others the
precedent and the time to mobilise their own resources.

c.

The ACPP has not been the driver of UK conflict prevention in Sudan but rather
a subsidiary element of a broader strategy for UK engagement in Sudan.
However, the joint FCO/DFID Sudan Unit, though separate from the interdepartmental dynamics of the CPPs, relies on the same personnel working
jointly in both the ACPP and the Sudan Unit and this unit has promoted better
coordination of HMG policy in Sudan.

d.

The ACPP has been a flexible reserve to support initiatives in Sudan resulting
in good value for money through triggering other funding, through rapid
deployment, and through targeting key aspects of the conflict.

P11. The evaluation of the Conflict Prevention Pools is comprised of the following reports
which can be found on the corresponding web-site links:
Synthesis Report
www2.dfid.gov.uk/aboutdfid/performance/files/ev647synthesis.pdf
Security Sector Reform, Nicole Ball
www2.dfid.gov.uk/aboutdfid/performance/files/ev647ssr.pdf
United Nations, Pierre Robert & Andrew Mack
www2.dfid.gov.uk/aboutdfid/performance/files/ev647un.pdf
Sudan, Emery Brusset
www2.dfid.gov.uk/aboutdfid/performance/files/ev647sudan.pdf
Sierra Leone, Jeremy Ginifer & Kaye Oliver
www2.dfid.gov.uk/aboutdfid/performance/files/ev647sleone.pdf
Afghanistan, Jonathan Goodhand & Paul Bergne www2.dfid.gov.uk/aboutdfid/performance/files/ev647afghanistan.pdf
Russia and the FSU, Greg Austin & Paul Bergne
www2.dfid.gov.uk/aboutdfid/performance/files/ev647russia.pdf
Portfolio Review, Greg Austin & Malcolm Chalmers www2.dfid.gov.uk/aboutdfid/performance/files/ev647portfolio.pdf

Evaluation reports can be found at the DFID website:
http://www2.dfid.gov.uk/aboutdfid/performance/

Michael Hammond
Head of Evaluation Department
2 April 2004
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EXECUTIVE SUMMARY
Background
S1. Sudan’s 30 million people, living in a territory almost as large as that of India, have
suffered the vagaries of civil strife and civil war for several decades. This has resulted in
the deaths of close to two million people from violence or war-induced starvation and
disease during the past two decades. Since October 2001, the conflict in the south of the
country has moved in the direction of cease-fire and political resolution, but not without
serious reversals. A partly unconnected conflict in the west, in Darfur, has continued to
rage. At the same time, the death toll in the past three years has been low compared with
previous years. In recent years, the war has not been fought as much through the actions
of large armed groups directly engaging with each other as through attacks on civilian
targets by small armed groups. The country is poor, seriously debilitated, and affected by
social and military conflicts that are not all addressed by current cease-fire negotiations.
That is because the current negotiations are to be seen as part of a process of creating an
environment which will lead to a wider effort to settle conflicts in Sudan
S2. The Africa Conflict Prevention Pool (ACPP) has funded in part four sets of activities
in Sudan: the Joint Military Commission (JMC)1, in existence since February 2002; the
Verification and Monitoring Team (VMT), in existence since April 20032; the Sudan
Secretariat of the Inter-Governmental Authority on Development (IGAD); and seminars on
peacekeeping. Most of the ACPP spending (totalling £3.15 million in the period February
2002 to September 2003) has been directed to the JMC and VMT. These two international
monitoring mechanisms address only selected locations of violence: the Nuba mountains
in central Sudan (South Kordofan State) and southern Sudan. The British contribution has
been the second most important source of funding for both mechanisms, complementing
contributions from the USA, Norway, Holland, Switzerland, Germany, Italy and France.
The UK followed the initiative of the USA, led by Senator Danforth In the Nuba Mountains,
but has played a leading role in setting up the VMT on the model of the JMC but under
IGAD direction. The UK effort has been inspired by the need to mobilise other international
support apart from the USA, and to deliver operational teams on the ground.

1

The JMC derives its mandate from the Nuba Mountains Ceasefire Agreement of 19 January 2002, signed
between the SPLM, the Government of Sudan and the Government of the US. The Agreement stipulates
that the members of the JMC must come from countries acceptable to the parties, but does not provide a list
of what those should be. This document was supplemented by the Status of Mission Agreement of 2 April
2002, between the SPLM, the Government of Sudan, and the Government of Norway.
2
The VMT derives its mandate from the ‘Memorandum of Understanding Between the Government of the
Sudan and the SPLM/SPLA on Resumption of Negotiations on Peace in Sudan’, signed between the Parties
and the Special Envoy Lt Gen Lazaro Sumbeiywo on behalf of the IGAD Envoys. The Parties to the
Memorandum call for the creation by the mediators of ‘a channel of communications between them to
facilitate implementation of the cessation of hostilities, assist with the verification of complaints, and exchange
information on supply of non-combat items and rotation of troops’. An addendum was signed between the
same in February 2003 to allow a Verification and Monitoring Team, ‘which may include personnel and
aircraft from an expanded CPMT, IGAD, AU, and Observer Nations, i.e. Italy, Norway, UK and US’.
1
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Effect on Preventing New Conflicts and Containing Existing Ones
S3. The ACPP activities in Sudan are part of a much wider international effort to resolve
the principal conflicts in the country between the government and the Sudan People’s
Liberation Movement (SPLM). This resulted in July 2002 in the Machakos Protocol, which
provided solutions to the two main issues confronting the peace negotiators. Their
negotiations are ongoing in Kenya. The ACPP activities have been relevant to one of the
main obstacles to peace in Sudan: lack of trust among the parties and their unwillingness
to honour agreements, and lack of reliable evidence that the agreements are being
implemented. All of the ACPP activities strengthen the flow of information, and this in itself
can contribute to discipline in the chain of command of the forces of both parties. The
focus on cessation of hostile acts for a defined period of time has been conducive to a
lowering of the numbers of casualties, primarily military, but also non-combatant. Largescale violence had stopped in the SPLM/Government conflict areas in Sudan before the
ACPP activities in the country commenced, but the Pools funding has helped to maintain
that situation.
S4. The objective of the JMC, as presented in the Danforth Report of April 2002, was to
place the burden of proof of good faith in negotiations on the parties at war, by carrying out
in an observable manner the phased implementation of a peace process. The number of
complaints on cease-fire and cessation of hostility violations, as well as human rights
violations, has dropped over the life of the Mission, showing that this key objective is being
met. Compliance in that area has been much higher than for any of the other three Danforth
tests (days of tranquillity for the delivery of assistance, prevention of intentional attacks
against civilians, creation of an effective anti-slavery commission). So the ACPP funding
contributes to an environment likely to make the current peace process more sustainable
than previous, short-lived agreements.
S5. An addendum to the cessation of hostilities Memorandum of Understanding (MoU)
was signed in February 2003, providing for advance notification of troop movements, the
return of land taken since the signature, suspension of work on roads, propaganda, and
launch of a Verification and Monitoring Team (VMT) to investigate complaints. The VMT
has been much less efficient in global terms than the JMC due to its inability to implement
rapidly activities (in this sense VMT includes the decision making mechanism governing it
rather than the Mission personnel structure only which have established the structure
efficiently). The VMT has to date carried out three investigative missions into Sudan, out
of 82 requests presented. The main reason for this delayed implementation has been the
absence of a green light on the part of the Special Envoy, Ret. Gen Lazaro Sumbeiywo,
who is the peace-talks facilitator on behalf of IGAD and who has limited time to give to the
issues pertaining to the VMT. There have also been delays in obtaining secondments to
the mission, and visas for Eritrean staff.
S6. The evidence collected and presented in the report leads to the conclusion that the
JMC and VMT have had a certain degree of impact on popular attitudes on the ground, by
creating a sense of the possibility for change to the better. They have not affected the
attitudes of political leaders among the parties to the conflict to consider use of force:
should the peace process falter there will rapidly be a return to the status quo ante. Rather,
their ability to use force has been circumscribed, and control by the political leadership on
2
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both sides more clearly enforced. Generally available information shows a degree of
continued mobilisation of forces, and an antagonistic discourse still present at all levels.
S7. Change in the attitudes of the parties was not the immediate objective of the Danforth
tests or the ACPP activities but can remain an important objective of international efforts.
Results achieved so far could be rapidly overturned. To avoid this calls for a process of
structural change on the ground, allowing for a new dynamic for peace based on popular
will. This would aim to support the demand by the population for peace, through public
information and mechanisms of consultation. It could also facilitate decisions by socially
responsible corporations to look at new investment in the extractive and agricultural
industries. The sustainability of the ACPP efforts as they are currently conceived is limited.
The main reason for this is that it is envisaged that both the JMC and VMT will be replaced
by a UN monitoring mission once a peace agreement is concluded. So priority is being
given to the signature of the peace agreement. A secondary reason is the difficulty of
mobilising the necessary human resources to carry out an expansion of activities.
S8. The measures funded by the ACPP in Sudan have played a key role in underpinning
the peace process, particularly in the case of the JMC. These measures do not address
more structural issues, which are addressed exclusively in the talks.
Effect on International Arrangements
S9. The JMC and VMT have come to rely principally on shared operational culture,
involving monitors from both parties, and a strong leadership for the effectiveness and
impact of their activities in creating an enabling environment for the peace process. This
has been a successful strategy, providing a strong ground presence for international efforts.
The regulatory and legal basis of the missions is hazy in multilateral terms, their creation
ad hoc3 however, and no political engagement has been enlisted from the UN or regional
organisations, although the initiatives are wholly endorsed by UN resolutions and
international law, as shown in the course of this evaluation by the Presidential Statement
of the Security Council of 10 October 2003. The role of IGAD is limited to covering some
expenditure and per diem, while there is no evidence of efforts to oblige the parties to
accept the services of the African Union, the EU or the UN beyond a humanitarian function
with the World Bank for the forthcoming reconstruction4.
S10. However, it must be recognised that the UK has been able, thanks to the funding
made available by the ACPP in a flexible and timely manner, to galvanise the international
efforts in support of the peace process by giving others the precedent and the time to
mobilise their own resources. Few other donors, apart from the USA and UK (and now the
EU5), have easy access to funding and personnel of this nature for political operations
combining links to defence and humanitarian assistance.

3

In the sense that it was not institutionally planned, and in the same way that OLS is an ad hoc body.
We refer here to the information given to the team concerning the Humanitarian Plus Programme, and the
rehabilitation as well as the human rights and democracy budget lines used by the EC Delegation in Khartoum.
5
Through the Rapid Reaction Mechanism of the EC DG Relex.
4
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Effect on Inter-Departmental Cooperation
S11. The joint Foreign and Commonwealth Office (FCO)/Department for International
Development (DFID) Sudan Unit was created as part of an effort to reinvigorate Her
Majesty’s Government (HMG) policy in Sudan, and its establishment is separate from the
inter-departmental dynamics of the Pools. The creation of a joint FCO/DFID Unit in Whitehall,
supported by the Ministry of Defence (MOD) in-country has promoted better coordination
of, and greater coherence in, HMG policy toward the conflicts.
S12. The ACPP has not been, in the Sudan case, the driver of UK conflict prevention
policy. ACPP activities have instead been a subsidiary element of a broader strategy
summarised well in November 2002 in an Outline Approach for UK Engagement in a
Peaceful Sudan, prepared for a UN donors’ meeting. The UK’s policy toward Sudan relies
largely for advice on the diplomatic posts and the joint Sudan Unit, which sits outside the
ACPP steering group. This joint unit has given the UK interventions in Sudan a stronger
inter-departmental underpinning than exists for many other countries in Africa. The lack of
strong MOD involvement so far is explainable by the absence of a defence interest to
date, although a UK military officer has been provided, under the ACPP funds, practically
from the beginning. This highlights the usefulness of the ACPP as a “trilateral” mechanism
to supplement the joint ‘bilateral’ processes of the Sudan Unit.
S13. The pooling of funds into an international Trust Fund has allowed for greater legitimacy,
reduced risks, and lowered the cost of the missions to the UK. However long term
partnerships, such as with the EC, other European countries, the UN, have not been
brought to work in this case.
Implications for Financial Management
S14. The monitoring missions, within the framework of the Danforth Initiative, are an
irreplaceable contribution, and hence represent high value for money. The joint Sudan
Unit’s structure, even though independent of the Pools, has given the interventions continuity
and strengthened inter-Departmental coordination. The ACPP has been a flexible reserve
to support initiatives that have emerged, in some cases, in a matter of days. The costs of
the mission have remained modest when compared to humanitarian expenditure without
them, or the cost of deploying an armed mission. The Commanding Officer of the JMC
reports monthly costs of 500,000 US$ plus staff salaries, and logistics, whose costs are
not reported in the multi-donor Trust Fund). In summary, the measures financed have
represented high value for money by triggering other funding, by being rapidly deployed,
and by being targeted at key aspects of the conflict.
Recommendations
S15. The ACPP activities in Sudan have covered a fundamental but narrow spectrum of
the possible responses to end the conflicts in Sudan. The objective of structural and
attitudinal change has not been addressed, pending a firm peace agreement. Conflict in
Sudan has become less probable as a result of the US/UK/international initiative: Evidence,
such as that provided by the Conflict Prevention Indicator, shows a reduction of risk.
However it is still latent, and active in at least one area, Darfur, which is not covered by the
4
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ACPP-funded measures. The link between the country strategy and the thematic priorities

of the ACPP (the economic causes of war, the strengthening of African capacities for
peace under UN mandate, and cooperating with the EU) should be made stronger
(Recommendation #1).
S16. HMG should consider establishing a clearer framework of funding priorities to permit

a deliberate choice such as either continuing the current level of funding, or extending
activities to cover more structural aspects (Recommendation #2). The existing informal
process is sufficient to take advantage of political opportunities and to occupy the space
generated by foreign initiatives, but is not based on a consistent analysis of conflict risk
addressed in a long-range perspective. The latter approach would better achieve the impacts
described in the ambitious public service agreements (PSA)/Service delivery agreements
(SDAs) of addressing the sources of conflict and strengthening the local capacities for
resolution, independently of the political negotiations for peace.
S17. The ACPP should make available to the Sudan Unit and to the posts working on

Sudan the necessary human resources to implement a long-range approach that is less
dependent on external factors (Recommendation #3). In particular this would include more
capacity for assessments. Best practices identified in Sudan (the cost efficient support to
peace processes through civil-military observer missions supporting a dynamic peace
process) should be codified and studied for their possible relevance to other conflicts.

5
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1.

BACKGROUND

1.
UK policy toward the violent conflicts in Sudan has developed in close relationship with
those of the USA. The UK Special Representative spent a lot of effort personally in 1999–2000
lobbying for renewed US engagement in Sudan. On 6 September 2001, the US Government
engaged in a renewed process of negotiations towards peace, naming as its special envoy,
Senator John Danforth. His assessment was that the war was not winnable by either side, but
that the parties could take concrete steps towards agreement, providing tests of their willingness
to seek peace.6 The proposals outlined by Danforth would have to rely on outside support for
US efforts and support a peace process facilitated by Kenya under the auspices of the InterGovernmental Authority on Development (IGAD).7 The UK echoed this call after a visit by the
then Secretary of State for International Development to Sudan in January 2002, which
corresponded with its own assessment of the need for a balanced approach in the context of
a long-standing engagement with Sudan.
2.
Sudan had been both a site of humanitarian disaster and a temporary residence for
Osama bin Laden until 1996. It began however a slow process of realignment from 1999,
when the export of oil began. The new peace process developed outside the UN framework,
whether through humanitarian means (Operation Lifeline Sudan or Resident Coordinator,
UN Special Representative for Humanitarian Affairs of the Secretary General Tom Vraalsen)
or political approaches (the Security Council). This has meant that the support to the
initiative was based on a ‘coalition of the willing’, from which the support of others (Arab
League, Russia, China, EU, etc) would be solicited on an ad hoc basis. IGAD, which had
a historical mandate to bring the parties to the negotiating table, has provided the forum
for the renewed efforts.
3.
The civil war in Sudan had flared in 1983 over the semi-autonomous governance of
the south, and over equal access to resources, in particular water, land, and oil. The
fighting pitched the Government of Sudan, allied with fluctuating groups of ethnic militia,
against the Sudan People’s Liberation Movement (SPLM),8 and occasionally splintering
factions. Other violent conflicts have erupted, as in the western region of Darfur, but with
little international involvement. Issues of identity, religious and ethnic, underlie the fighting,
which is loosely organised around a centre/periphery dichotomy, the centre being occupied
by the Nile valley Arabs.9 This has been most pronounced as it overlaps with the
predominantly Moslem north cleavage from the mostly non-Muslim south.
4.
The effective fragmentation of political currents in such a vast country, which is almost
the same size as India, has complicated all efforts to seek peace, and imposed a process
6

John C. Danforth, ‘Report to the President of the United States on the Outlook for Peace in Sudan, 26 April
2002. See http://www.state.gov/documents/organization/10258.pdf.
7
IGAD comprises seven countries: Djibouti, Eritrea, Ethiopia, Kenya, Somalia, Sudan and Uganda. IGAD
was first established in 1986 under the name Intergovernmental Authority on Drought and Development
(IGADD) as a regional organisation for co-ordinating efforts to combat desertification. During a summit
meeting in April 1995, it was decided that the organisation should be revitalised and its mandate enlarged to
cover a broader range of political and economic issues in the region. IGAD was formally established the
following year. The IGAD secretariat has its headquarters in Dijbouti.
8
The SPLM is variously called the SPLM or the SPLA (Sudan Peoples’ Liberation Army).
9
Described in the Whitehall Sudan Conflict Strategy as tension between the centre and the periphery, the
centre being ‘the riverain communities of the north that have tended to provide the political elite’ (para 4).
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built on alliances, and negotiation. There is a long history of negotiation and agreements
reached and violated, as well as of changing tactical alliances. The level of distrust is
extremely high, and rooted in historical antagonism going back centuries. The efforts to
negotiate peace have been more or less continual in the nineties, mostly orchestrated by
the UN, Nigeria, IGAD, the churches, or lone countries such as Norway (1996 with Secretary
of State Jan Egeland10) or more recently Egypt and Libya, and IGAD/Kenya. The UK
herself negotiated a localised ceasefire agreement in Bahr el Ghazal in 1998.
5.
Until recent years the sole economic potential of the Sudan seemed to lie in the
agricultural sector, which now holds diminishing promise in international trade. The
commercial exploitation of oil began in 1999 from the central regions of Sudan, generating
5 per cent of GDP by 2001.11 Serious economic reforms began to be implemented in the
mid-1990s with privatisation and public expenditure slashed from 20 per cent of GDP to
less than 10 per cent in 1998 to reduce fiscal imbalances. However, the structure of
government spending has not been pro-poor, being weighted in favour of higher education,
capital intensive irrigation, and urban infrastructure. Nevertheless, annual average
percentage change in per capita income accelerated from 1.2 per cent during 1991–95 to
4 per cent in 1996–2000.
6.
The past two decades of fighting led to the deaths of close to two million people either
from violence or war-induced starvation and disease. Since October 2001, the country has
moved in the direction of cease-fire and political resolution of the conflicts, but not without
serious reversals. At the same time, the death toll in the past three years has been low compared
with previous years. In recent years, the war has not been fought as much through the actions
of large armed groups directly engaging with each other as through attacks on civilian targets
by small armed groups. The country is poor, seriously debilitated, and affected by social and
military conflicts that are not all addressed by current cease-fire negotiations.
7.
Danforth had proposed that, instead of drawing up an optimal agreement between
the parties, he proceed by securing agreement to a series of milestones which would
prove to both sides the intent and willingness for progressive compromise. The lack of
willingness had stymied all previous agreements. These milestones, since called the
‘Danforth tests’, have been:
•

A cease-fire in the Nuba Mountains.

•

The respect of certain days of tranquillity for the delivery of relief (mostly public health
campaigns, admittedly the least successful implementation so far because of the
lack of freedom of movement for the agencies).

•

A cessation of acts of violence against non-combatants.

•

The creation of a Commission and some monitoring to reduce the practice of slavery.

The first of these tests was the Nuba Mountains Cease-Fire Agreement signed in December
2001, monitored by a Joint Military Commission with strong international assets. This was
followed by the signature of the Status of Mission Agreement in February 2002, signed
between the warring parties and the Government of Norway, giving the mission a clear
renewable mandate (valid for six month periods), legal immunity, and freedom of movement.
10
11

Cf. Evaluation of Norwegian Humanitarian Assistance to the Sudan, Ref 11/97, COWI.
Based on current working documents by the IMF and World Bank.
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8.
The Joint Military Commission (JMC) is an ad hoc organisation based on the
agreement of the parties, which operates through transparent investigation and reporting
of any incident relating solely to the cease-fire. It is staffed by some 70 individuals equally
representing both parties and international monitors, and is presided over by a Chairman’s
Group, made up of nine persons (3 from the JMC, 3 from the Government of Sudan, 3
from the SPLM). JMC’s headquarters are in the Nuba Mountains, and it maintains five
sector field offices, plus an office in Khartoum. Moreover, it is supported by an informal
donor group called ‘Friends of the Nuba Mountains’ chaired by HM Ambassador William
Patey, and a core group made up of the so-called Troïka facilitating the peace process
(UK, US, Norway).
9.
All subsequent international efforts for peace since 2001 have been launched after
the first step of establishing the JMC, each with a slightly different legal basis and
implementing mechanism. It was marked by the creation of a Civilian Protection Monitoring
Team, based on an Agreement to Protect Civilians from Military Attack, March 2002,
implemented by a private contractor, and steered by the US Department of State. There
were also activities carried out to investigate the issue of slavery and ensure respect for
‘zones of tranquillity’ for the delivery of humanitarian assistance—all of which have also
been supported by DFID from the humanitarian aid budget.
10. In July 2002 the Machakos Protocol was signed between the SPLM and the
Government. It defined successive periods for the peace, leading up to a referendum on
the independence of the south. In these phases progress was perceived to depend on a
general atmosphere of détente in the conflict. An MoU was signed in October 2002 to
resume good faith negotiations through a period of military tranquillity. An addendum was
signed in February 2003, which stipulated that there would be advance notification of
troop movements, that the locations and identity of troops would be shared, that land
taken since the signature of the MoU would be returned, that work on roads would be
suspended, that propaganda would be frozen, and that a Verification and Monitoring Team
(VMT) would investigate complaints.
11. The JMC and VMT, and the other Africa Conflict Prevention Pool (ACPP) activities in
Sudan, do not address the conflict in the west of Sudan, which in recent months has seen
new violence and which has generated large flows of refugees and internally displaced
persons (IDPs). The JMC is a model that can be replicated or extended for other regions,
but has been kept to a narrow remit. USAID has reported the following information from
non-governmental organisations (NGOs):
31,097 residents fled their villages and sought protection in Mukjar due to
increased hostilities and armed militia activities between August 8 and 29.
Ongoing insecurity in the area prevents the IDPs from returning to their homes
and engaging in agricultural and commercial activities. .... On November 5,
IRIN reported that approximately 70,000 conflict-affected Sudanese have fled
from Darfur across the border into neighboring Chad. Despite the cease-fire
and humanitarian access agreement, UNHCR reports no significant return
movement among recent refugees.12
12

USAID, ‘Sudan—Complex Emergency Situation Report #1 (FY 2004)’, 14 November 2003.
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2.

BENCHMARKS FOR INTERNATIONAL RESPONSES TO VIOLENT CONFLICT
IN SUDAN

12. The UK response to conflict in Sudan through the ACPP and other mechanisms has
acted in parallel with the US efforts in the transition from humanitarian assistance to
wholesale engagement in the peace process. The US expenditure for humanitarian aid to
Sudan in the past decade has been about three times that of the UK (600m versus 220m).
On the diplomatic front, through the State Department, the USA has conducted a series of
activities designed to support the peace process to: undermine support activities for
terrorists, foster protection of civilians, promote access by humanitarian agencies, and
monitor abuses of international humanitarian law. USAID’s program to enhance conflict
prevention, mainly in southern Sudan, includes:
•

technical assistance and logistical support for people-to-people reconciliation;

•

training for local civilian administrations;

•

technical assistance and training for civil society-civil authority partnerships;

•

training for judges and ‘lay magistrates’, promoting basic civic education, human
rights and civil society organisations, and logistical support for rebuilding courthouses;

•

technical assistance and materials to promote civic education;

•

training teachers, rebuilding schools, and improving distance education; and

•

training and logistical support to reintegrate demobilized child soldiers.13

13. In October 2003, the UN Security Council (UNSC) acknowledged the progress that
had been made in Sudan and called on the UN agencies to prepare for support to a
comprehensive peace settlement. The UNSC declaration was initiated by the UK to
encourage UNSC support for UN peacekeeping operations in Sudan.
14. UN agencies are active in advocating the special concerns of women and children in
Sudan’s conflicts.14 The UN Secretary General’s Special Representative for Children and
Armed Conflict is currently working with UNICEF and NGOs to ensure the inclusion of
provisions ensuring the protection of children during the ongoing peace processes in the
Sudan. There is a long history of child abductions, particularly by the murahaleen militia,
the SPLM, and the former Sudan People’s Democratic Front (SPDF). Since 2001, numbers
of child soldiers have been demobilised in the south of the country, but thousands of boys
remain within the ranks of the Sudan People’s Liberation Movement/Army (SPLM/A), many
of whom have been re-recruited. Several thousand children are also serving in units created
under the South Sudan Unity Movement (SSUM, which has now rejoined the SPLA). The
SPLM has committed itself to releasing 2,000 children by the end of 2003, and the
Government of the Sudan has created a task force on the demobilization of children. The
Sudanese Women for Peace, a non-partisan, grass-roots organisation, has been set up to
advocate on their own account and on behalf of children affected by the violent conflicts.
Work relating to these ‘unaccompanied minors’ has been ongoing under the aegis of
UNICEF and some NGOs since 1991, but the estimates of overall numbers are still
unreliable, due to the importance of youth mobilisation in Sudan, and the accompanying
lack of transparency.
13

See USAID website, http://www.usaid.gov/pubs/cbj2003/afr/sd/650-001.html.
See UN General Assembly, Children and armed conflict: Report of the Secretary-General, 30 October
2003, A/58/546-S/2003/1053.
14
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3.

ACPP IN SUDAN: OVERVIEW

15. In January 2002, the UK’s Secretary of State for International Development visited
Sudan and declared it a priority country. This move was fully supported by the Foreign
Office, whose Middle East Director accompanied Ms Short, and was followed by the
appointment of the UK Special Representative for Sudan on 16 February. Close consultation
began on mutually reinforcing activities, leading to the creation of a Joint FCO/DFID unit
located in the FCO in April 2002.
16. This team did not begin from a blank slate. In June 2001 a Whitehall Sudan Conflict
Strategy was elaborated, identifying the joint public service agreement (PSA) target of the
ACPP as a resource to be used in support of conflict management. At this stage the new
US administration was shifting from ‘an anti-government pro SPLA strategy’15 to a State
Department-led process of critical dialogue. Yet there was only talk about talks, based
around the Declaration of Principles agreed under IGAD auspices in 1994 (principles
recognising the need to respect rights, diversity, and to share natural resources).
17. The UK strategy was to encourage an agreement based on the Declaration of
Principles, enlisting international pressure to overcome the ‘interests of key players content
with the status quo’. To do this a suite of seven projects of no more than £500,000 each
was proposed: dealing with political facilitation (HMA, Ministerial visits, civil society work);
support to the IGAD Secretariat; an exploratory study on elections in the north and the
south; support to the Uganda/Sudan agreement regarding the relocation of the Lord’s
Resistance Army; actions against abductions; grass roots peace initiatives through the
church network; dialogue between religious leaders.
18. The subsequent strategy16 recognised the degree to which this suite of activities had
been overtaken by the Danforth initiative, described as a ‘new window of opportunity’, and
the signature of the Machakos protocol. Continuous consultation had been achieved with
the Government and SPLM.
19. The new strategy described the priorities for conflict pool work as made up of five
elements:

15
16

1.

Support to the diplomatic process (without financial incidence on the ACPP).

2.

Preparation of a peace observation mission (estimating £1 million of assessed
UN contributions).

3.

Support to the JMC.

4.

Contribution to the demobilisation and reintegration process and security sector
reform.

5.

Rehabilitation of the basic social services, security and public information and
reconciliation (including land mine surveys for the ACPP in particular).

Whitehall Sudan Strategy, paragraph 15.
Sudan Conflict Prevention Strategy: Review of 2002/3 and Forward Look 2003/4, dated December 2002.
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20. All these activities would lead to expenditure only after the signature of the agreement,
except for the support to the JMC. The VMT had not been foreseen, and the support to the
IGAD process was not mentioned but was in fact still funded from the ACPP. As can be
seen from this relative disconnect between the strategies and spending on the ground, the
written formulation followed the more dynamic policy making in the Sudan Unit and in
posts.
21. Two main projects in Sudan have effectively received funding support from the ACPP
in Sudan:
•

the JMC, established in February 2002, and mandated by the parties to the conflict
(the SPLM and the Government of Sudan) to monitor the implementation of the
cease-fire agreement in the Nuba Mountains (part of South and West Kordofan States);
and

•

the VMT, established in February 2003, deployed to Nairobi since July 2003, and
mandated to assist the IGAD-led peace process under a MoU binding the parties to
maintaining channels of communication open and ceasing hostilities in the preparation
for a cease-fire.17

22. The Pools provided £3.15 m for these activities from 2001 to 2003 (based on the
British financial year), including £1.05 m for secondment of specialist advisory staff. Some
smaller amounts of funding have been given to support the IGAD Secretariat expenses for
the Sudan peace talks in Nairobi (£150,000). Similarly some assistance was provided to
the two cease-fire workshops in Sudan in December 2002, as well as training provided out
of Kenya by the British Peace Support Team (BPST), benefiting, amongst personnel from
other countries, 85 SPLA and Sudanese Army personnel. Subsequently a team of facilitators
(including the Sudan Unit and the BPST in Nairobi) conducted a three-day workshop in
Khartoum for 40 senior government armed forces personnel, and provided a compressed
seminar in southern Sudan for 37 SPLA Commanders. Both were aimed at teaching
peacekeeping doctrine, and advising on cease-fire procedures to military authorities (see
Annex 1 for a copy of ‘The Sudan Conflict Prevention Strategy’).
23. The first of the two ACPP UK interventions have been described to the evaluation as
triggered by a request from the US, designed to galvanise other donors. The VMT was
generated out of UK support to the IGAD process. The UK policy has been to provide
resources in a complementary and responsive manner, and target them at important
elements of the peace process. There was no discrete conflict prevention policy as such
within the ACPP in Sudan, but there was certainly a broader political strategy with that
goal.
24. The VMT is based in Nairobi (close to the IGAD Secretariat for Peace in Sudan) and
has a liaison office in the UN logistics base of Lokichokio, 10 km from the Sudan border.
17

The JMC spends, according to its own estimates, US$1 million per month. This represents US$15m since
its creation, of which US$3m has been given by the UK in cash. VMT was scheduled to cost US$0.5m per
month and run originally for six months, and has received US$1m, of which half has been British funding.
The JMC figures include the use of 2 helicopters, 50 vehicles and 3 planes, all of which are in good operational
order.
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The VMT is made up of 25 people, of whom five are non-African personnel currently, and
four of these five are British. Other observers have been provided by the SPLM (4), the
Government of Sudan (4), Kenya (8), Uganda and Ethiopia (3 each) and Eritrea (2). The
VMT has to date carried out three investigative missions into Sudan, out of 82 requests
presented. The main reason for this limited implementation has been the absence of a
green light on the part of the Special Envoy, who is the peace-talks facilitator on behalf of
the IGAD Envoys, and who is the operational authority. This has mainly been due to the
lack of time that the Special Envoy can dedicate to the VMT. There has also been no
agreement on the Concept of Operations, the shape of the force, its relations to the Civilian
Protection Monitoring Team (CPMT), all bedevilled by personality clashes.18 In fact,
according to a number of sources, progress so far can be attributed in great part to the
commitment of UK personnel, including the Commanding Officer for the BPST, Col. RFC
Andrew. Some delays also occurred because of the difficulties in obtaining visas for
personnel seconded from some of the neighbouring countries.
25. The VMT reports to the MoU Channel of Communications Committee, part of the
community of peace negotiators. It includes the representatives to the parties, the
representatives of the neighbouring IGAD states (excluding Djibouti and Somalia), the
Troïka (USA, UK and Norway) and Italy. The VMT is currently (October 2003) short both of
personnel (16 according to the draft Concept of Operations under review) and of funds
(£120,000 in the accounts currently). However, it was promised additional secondments
and funding at a donor consultation in September 2003. The VMT could assist in the
formation of a UN peace support mechanism and peace accord monitoring system, should
this come to pass. Additionally, the VMT is experiencing difficulty in applying the terms of
reference drawn up in the preparatory phase.
26. In the UK’s ACPP-funded response, it is striking to observe the limited scope of the
funded activities in contrast with the breadth of issues underlying the conflict. The ACPP is
concentrating most effort in Sudan on just two sharply defined missions. Some of the
other activities funded by DFID in Sudan in the past have included a peace-building element,
usually at community level.19 The bulk however remains committed to humanitarian
assistance, which is of a palliative nature. As mentioned in the Strategy Review, most of
the structural forms of assistance depend on the signing of the agreement, at an undefined
point in time.
27. The ACPP funding in Sudan is part of a broader Whitehall strategy of resolving the
conflict,20 which extends beyond the PSA target of reducing the number of persons affected
by conflict. In fact, it can be said that the high level of policy coherence in the region has
18

Information provided independently by four different interviewees, highlighting the delicate nature of many
of these strategic measures.
19
Document reference: undated, unsourced, unnamed paper describing the Project number, the PRIO Main
Category, the Direct Link to Peace-Building (described as either clear or possible), the Project Purpose, the
start date and the Selected Amount. The projects are: SCF Reunification of Abducted Women, SCF Care for
Retrieved Abducted Children, Sudan LRA Abductees (Embassy Project), ERM Study on the Impact of Oil on
the Conflict, the Christian Aid ‘People to People Reconciliation Programme’, CARE Kordofan Water Project,
and then a series of projects for £520,000 for rehabilitation and support for education initiatives. The total
funded is £1,769,173, launched between 1996 and 2001.
20
Whitehall Sudan Conflict Strategy.
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been achieved at the expense of any discrete ACPP conflict ‘strategy’ of the sort that
exists as a normal course of events in the Global Conflict Prevention Pool (GCPP). The
assumption behind the creation of the ACPP was that it would facilitate the elaboration of
joint objectives, as well as joint assessment and priority setting,21 and that it would overcome
rigidities in financial allocations. However, the different levels of priority accorded to Africa
by different Departments, and the legal restrictions on the use of resources under the
Overseas Development Act, show that assessment has been done independently of the
Pools. This case study shows usefulness of the Pool is really derived from its financial
flexibility.
28. If the ACPP were to have a discrete conflict prevention strategy for Sudan, this might
be able to dictate that actions be taken in a forward manner rather than act as reserve to
provide a ‘peace dividend’ to reassure the parties of support in the case of peace. It could
also reduce the potential level of violence generally by addressing the causes of conflict in
a more systematic and comprehensive manner than the ACPP spending currently does.
There are many other ways of impelling the country to peace even in the current phase,
ways of a more structural nature, for example by supporting citizens’ groups to apply
pressure on government and rebel hierarchies, and by increasing transparency in the
extractive industry. The revenue sharing negotiations have for example remained relatively
general in their terms, and the corporate social responsibility efforts of potential investors
(in oil, in gold, etc) have not been covered.
29. The evaluation has been requested to highlight possible options. Four broad
orientations can be defined, which go beyond the recommendations of this report, and
should be seen as options for consideration.
30. First, the ACPP activities could concentrate on the issue of the public support for
peace. Whilst it is suggested that the war has been waged between two leadership groups
quite isolated from the majority of the population, the current focus on political agreements
has gone along with this inherent elitist bias. The three regions of Abyei, Nuba Mountains
and Southern Blue Nile risk being marginalized unless treated carefully, even at the level
of local leadership (for example Payam level in Southern Blue Nile). The level of reliable
public information on the negotiating positions is minimal. In structural terms, the aid effort
has grown increasingly fragmented with the increasing weakness of coordination functions
of the Operation Lifeline Sudan humanitarian assistance framework. This has led to growth
of developmentalist rehabilitation aims in the United Nations Development Plan (UNDP),
outside the humanitarian aid framework, and expansion outside the limited areas covered
by Operation Lifeline Sudan (OLS) for example the Talisman community development
projects continuing near the Nuba Mountains. The aid effort has not tended to reinforce
the engagement of communities with their leadership.22 The exceptions, such as the USAID
Office for Transition Initiatives, are situated well outside the UK funding sphere, which is
focusing on NMPACT and NGO programmes. Reconciliation efforts supported by DFID
21

ACPP: ‘Cross-Cutting Review: Conflict Prevention in Sub-Saharan Africa: Section 3, on non-financial
collective arrangements’.
22
This would relate to John Paul Lederach’s concept of building ‘vertical capacity’, as discussed in his book
Building Peace. A communication ‘gap’ exists in the peace-building process, which results in a ‘lack of
coordinated relationships’ between the higher levels of leadership and community and grassroots leadership.
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under the people-to-people label are about the reduction of communal tensions rather
than building constituencies for peace concerned with constitutional issues.
31. Second, the role of the oil industry in promoting peace could also be the subject of
ACPP activity. The ACPP has declared that targeting the economic causes of war would
be a priority. A programme has been established in DFID under the Extractive Industries
Initiative. There has been research on the connections between oil revenues and war. Oil
has raised the stakes of the warfare in Sudan, even if it has not caused it. Oil could play an
important role by becoming a source of community investment for peace building. The
Canadian oil group Talisman is currently doing this, but has sold its investments to another
company. One way of doing this kind of work would be to help to establish consultative
mechanisms whereby community leaders could enter into negotiations with the investors,
rather than through a centralised and not necessarily responsive political hierarchy (for
example facilitating contacts between gold mining companies and community groups in
Southern Blue Nile). According to NGO scrutiny, a new risk now exists that the more
corporate-responsibility-minded western investors will leave the country, benefiting groups
less interested in peace. This process has been observed in the diamond industry and the
logging industry, where an official market has pushed a much less savoury black market
out of view. This needs to be addressed in Sudan.
32. Third, the UN conflict management systems might be more effectively cultivated in
Sudan. The one regional body involved, IGAD, has been given a Secretariat for Peace in
Sudan based in Nairobi with only limited links to its peacekeeping personnel or its Ministerial
Group. Even if the Special Envoy reports to IGAD, the involvement and capacity of IGAD
to intervene operationally in a meaningful way in Sudan is practically non-existent at this
stage. As observed elsewhere in the Conflict Prevention Pools the weak connection between
the UK geographical policy and the thematic strategy in relation to the involvement of the
UN in regional conflicts is particularly noticeable here.
33. Fourth, another GCPP thematic strategy, concerning small arms and light weapons
(SALW) is similarly poorly connected. Sudan is ‘awash with illicit small arms’, many of
which are not in the hands of organised forces who cannot be enticed to part from them for
strategic reasons.23 There is a direct relation between the availability of small arms and
the level of violence, even down to intra-communal violence such as high levels of goatherd
raiding. SALW funds have not been committed by the GCPP to Sudan. In contrast with
Sierra Leone, there has been no monitoring of flows, reflecting the Whitehall strategy of a
more contained and focused approach.
34. Nevertheless, respondents in the MOD argued that the ACPP projects do have
structural impact. One of the benefits of the JMC and the VMT is to carry out training
through their involvement of Sudanese and regional military personnel in observation
missions and non-coercive peacekeeping operations. This training is not an objective of
the missions but could represent an investment in the future. Personnel thus trained need
to be brought into standing regional regimes respectful of international law and international
humanitarian law, to avoid risks illustrated by a number of recent fiascos in military training,
for example in the case of SADC. This point is also echoed in the Security Sector Reform
23

Minutes of the Meeting Between Global Pool Small Arms Steering Group and Africa Pool, 5 August 2002.
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(SSR) Thematic Case Study for the CPP Evaluation, pointing to the need for comprehensive
strategies when engaging in security related interventions.
35. The evaluation is asked to assess the impact of the ACPP projects on women and
children. The UK foreign policy priority of addressing the special needs or circumstances
of women and children in armed conflict is not directly implemented in the case of the
Sudan. The most direct stakeholders of the implementation process are men, i.e. political
elites and armed forces but the conflict has had an impact on women and children. There
has been a gradual erosion of the social mores and values that previously prevailed
concerning for example marital responsibilities, sexual gender-based violence and killings,
making these two groups in Sudan vulnerable. This process has been amply documented
in anthropological work,24 and indicates a grave loss of protection, calling for the intervention
of international regulatory regimes.
36. By focusing on restraining violence, on limiting military deployments and visiting
outlying communities, the ACPP actions will have an impact on the needs of women and
children. There is, of course, also a need to tackle detrimental traditional practices such as
female genital mutilation. However, Save the Children and other organisations are
addressing these issues through the use of humanitarian aid funding. Beyond such
programmes, studies have shown that because of the entitlement systems and the
importance of complex modes of exchange in social organisation, child and gender-focused
programming needs to be channelled through the communities. Limiting and possibly halting
the spread of war into the communities must be seen as an important contribution to the
cross cutting concern for women and children.

24

By Sharon Hutchinson, for example, who has carried out some work for the CPMT in 2003.
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4.

EFFECT ON PREVENTING NEW CONFLICTS AND CONTAINING EXISTING
ONES

37. According to the documentation Ministerial concerns make meeting the demands of
humanitarian aid and future possible cease-fires a priority. This has framed the scope of
the conflict prevention work in Sudan. This creates a certain disconnection with the two
Service delivery agreements (SDAs) of the Conflict Pools that address the underlying
causes and building capacity. The ACPP projects do not directly engage in capacity building
in any form, although they could be seen as preparing the ground for subsequent UN
mandates.25 Nor do they address the economic underpinnings of the momentum to negotiate
which are considered too sensitive for multilateral initiatives i.e. the assurance in the near
future that considerable oil revenues will accrue to the Sudan, The scope for international
intervention in this area has been reduced by the gradual divestment of western oil
companies. Talisman, Lundin, OMV in particular have left or ceased extraction, thus reducing
the influence which can be exercised to moderate human rights abuses in the concession
areas.
38. The JMC and the VMT build on knowledge generated by many years of monitoring
missions. A common culture permeates the two which in the presentations made to this
evaluation are clearly linked to the British and Norwegian peace support doctrine. The
mechanisms, verified in the course of interviews, are premised on the full consent of the
parties, a non-coercive field presence, a strong commonality of views among an inner
donor core and a wider donor base, a well equipped if expensive, logistical base subcontracted by the Department of State to Pacific Architects and Engineers (this latter
arrangement still needs to be enabled in the case of the VMT in October 2003), and
continual transparent monitoring and reporting.
39. The JMC operates through a rigorous system of daily, weekly and monthly situation
reports, and follows up on all complaints. It is estimated that some 250 complaints have
been received since the beginning of the operation in March 2002, of which only a third
have been classified by the JMC as cease-fire incidents. All these have been acknowledged
as such by consensus in the JMC, and addressed.26
40. The VMT has not been able to address complaints, but has carried out efforts to
collect information on militia groups that could hinder the settlement, and on public
information efforts.27 It has moved away from its first, slightly off mandate intent to investigate
violations of international humanitarian law. The VMT is concentrating now on opening a
forward base inside Sudan, and facilitating humanitarian assistance, a role for which the
JMC has been appreciated by the NGOs the evaluator met.
41. The JMC supports humanitarian operations, mainly through logistics, use of
helicopters, planes and vehicles, and information. There has been a particular focus on
support to the mine clearance organisations, with a critical medical evacuation function,
25

The evaluation understands that a substantial grant has been made by Canada for capacity building, but
was not able to collect evidence on the outcomes this has achieved.
26
JMC reporting.
27
Interviews in Nairobi at VMT and donor meetings.
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and, in the early stages, a common access permit clearance. Without JMC de-mining
would not have been possible.28 JMC helps to identify needs, publicises the extent of
secure international access, and facilitates movement. Limited medical and infrastructure
assistance has been provided. The credibility of the operation would be reduced if the
JMC were to constrain the delivery of assistance or not to be able to guarantee that some
assistance arrives.29
42. The evaluation was able to collect triangulated information concerning public attitudes
in the Nuba from sources in Khartoum. The public perception on the ground is that the
international presence is an assurance of assistance. This has led to unrealistic
expectations, for example that the JMC will provide food and supplies for reintegration of
the displaced, and some friction between the JMC and humanitarian agencies. Early on
there were heated exchanges between the JMC and aid agencies, over speed of
deployment and in some cases ambiguity of roles. The JMC appears to be providing
humanitarian aid, and mention this even in some of its press releases. Also, the VMT is
finding that relations with the humanitarian aid community require a high investment in
public relations.30 Currently there is no world-wide agreement defining the optimal relations
between a politico-military mission with significant logistical capacity and humanitarian
agencies, even where both communities aim to reduce the occurrence of military violence
and crimes of war against non-combatants, on a basis of consent and persuasion, rather
than denunciation or substitution.31
43. There have been some cost overruns in the initial phase of the JMC due to poor
control systems and the absence of any previous model for the establishment of the
operation.32 During the third mandate, the delay in the renewal of contributions caused
disruptions in the management of the JMC. This was corrected after prompt pledges were
received from the US, UK and Switzerland. Most donors have developed systems for the
secondment of staff to international monitoring operations, but many still experience
difficulties in supporting such operations financially. This places the UK at an advantage in
terms of taking the initiative, as Her Majesty’s Government (HMG) has access to qualified
expertise and cash resources through the FCO secondments and the CPP. The VMT has
not been able to deploy fully, and, consequently, not suffered from the resource shortfalls
it is experiencing.
44. In all other terms the programme does serves the PSA and relevant SDAs of the
CPP, in particular by containing the scale of the population affected by the conflict. It is
establishing a rigorous confidence building model in a limited and strategically less sensitive
area, and succeeds in galvanising international interest.

28

Interviews with Danchurchaid in Khartoum, Nairobi and Copenhagen outside this evaluation.
This assessment is based on interviews in Khartoum and the broader experience of the consultant in
Sudan.
30
Interviews in Nairobi.
31
For example one NGO staff member reported being surprised by being applauded by senior personnel of
the JMC for thanking them for the hospitality of their accommodation. She was told that normally nobody
from the humanitarian community said thank you.
32
Evidence is provided in the PWC audit report of the JMC.
29
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45. The key element of the peace process is to ensure that preliminary agreements
reached are honoured, both in view of encouraging the continued willingness of the parties
to seek peace, and in reducing the baggage of distrust that threatens the subsequent
sustainability of any peace agreement. The mechanisms supported by the ACPP serve to
build confidence between the SPLM and the Government, while a comprehensive
negotiated settlement is sought.
46. Two main principles have been followed by the JMC. The first involves incremental
stabilisation at the level of an identifiable population group and its neighbours (Nuba and
pastoral groups, command structures of the two parties in areas covered by the cessation
of hostilities). This is then turned into support for the central leadership to maintain the
integrity of command structures and attend to peace negotiations. Both present a relevant
response to the situation.
47. The consensus view of many of those interviewed however is that the JMC and VMT
did not have a significant impact on the fundamental attitude of the military leadership as
shown at the level of the peace negotiations. This type of change was not the aim of the
missions, but it points to the need for other actions to reinforce and render more sustainable
the peace process. As mentioned by the Commanding Officer the improvement over time
in the climate at the talks in Kenya led to an improvement in the ‘lying and cheating’ in
evidence at the beginning of the JMC. The leaders maintain the Nuba cease-fire because
it is a small but symbolically important part of the IGAD talks preceding the agreements,
rather than the reverse, i.e. because of pressure generated from the JMC which acts as a
source of conflict mitigation. The presence of the JMC is dependent on the momentum of
the talks, and does not act as a structural prevention measure in itself. Should the talks
take a different turn, the gains made could disappear. Sustainability is premised on
commitments leading to political change, in other words, on factors outside the control of
the Missions.
48. There have been no overlaps or contradiction between the different monitoring
missions (CPMT, VMT, JMC), thanks to a combination of geographical (VMT/JMC) and
thematic (CPMT/others) responsibilities. However, outside a small circle of well-informed
personnel (Nairobi and Khartoum based), there is considerable lack of clarity about the
differences between the missions.33 The assumption outside this circle is that these missions
contribute to the implementation of the peace agreements, and are as such a sign and an
instrument of the talks. The differences of style of the VMT/ JMC and CPMT (less consent
based and more attached to one country, the US) has not affected the UK supported
missions because of the geographic delimitation of the operations of the groups. The
civilian/military distinction intended in the statements of mandate have become much more
blurred on the ground, as population control is one of the most important assets of this
guerrilla war.
49. The operational vigour of the JMC has ensured that no sustained complaints have
been formulated against it, and that there has been no break in the continuity of monitoring.
33

‘The Troika (US, UK and Norway) was useful but perceived to be rather exclusive. We were looking at
involving the Italians and French more, and also the EC said that in the longer term we needed to look
towards having a UN mandate for peace support’. Memorandum on Ministerial meeting, 10 June 2003.
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No complaint presented by either side of the parties has gone un-investigated. On the
other hand the VMT has not been able, at the time of visit (September 2003) to achieve as
much impact on the ground due to the limited number of missions carried out. Its presence
in Nairobi is however a testimony to the progress in negotiations, including the joint
composition with both parties represented, as well as the IGAD members.
50. One of the values of the JMC is as a model for other such operations, albeit on a
small scale. Even by covering only part of the conflict, it has contributed to confidencebuilding and positive international involvement. This could potentially be reproduced for
some of the other conflicts in Sudan, for example the Darfur instability. More importantly, it
could also serve as the basis for a unification of the resources of the three missions under
a UN mandate should the peace be signed and should the UN be called on to play a role.
51. The depth of changes provoked on the ground by the JMC has been tested by visitors
in the area, through the indicator of population movement. NGO staff movement, and noncombatants movement has begun to be quite extensive, but took a long time to occur.
Until mid-2003, NGOs ran separate programmes into the southern and northern controlled
areas. Even though the local personnel can be only civilians, hence included under the
freedom of movement clause in the cease-fire, there is considerable reluctance by the
parties to see them cross front lines.
52. The management of aid operations remains completely divided under Nairobi and
Khartoum spheres of influence in spite of considerable cross-line information flows by the
JMC.34 No account has been taken in aid programming (UN or other) of the grass roots
peace-building activities carried out for some sectors of the Nuba Mountains by Talisman,
as part of its oil consortium efforts to gain a ‘social licence to operate’. Talisman’s social
projects are situated to the south of the mountains along the pipeline route, in the JMC
sector. There is no consistent effort, outside of UNDP where the new Resident
Representative/Resident Coordinator Dr Mukesh Kapila is rapidly establishing an integrated
programme for emergency rehabilitation and governance, to resolve the ‘two-countrytwo-systems’ situation of the humanitarian and development effort, which had been
encouraged by the parties to the conflict.
53. The evaluation was not able to ascertain the impact of the JMC on public attitudes,
or on the attitudes of the military hierarchy on both sides. However, there was great
consistency of opinions among the agencies present in Khartoum that the population was
generally more at ease since the implementation of the cease-fire. The JMC and ceasefire have not claimed to remove the threat of war permanently but the JMC has helped
materialise and clarify the talks concerning that region of Sudan. Some movement is taking
place, particularly out of the Peace Villages, which comprise up to 100,000 persons.
54. The second indicator is the nature of the complaints presented to the JMC. The most
serious allegations either preceded the JMC, or occurred at the beginning. The nature of
the complaints is becoming more and more loosely related to the cease-fire.
34

At a meeting with NGOs in Khartoum, and further meetings with ECHO and UN agency personnel in
Nairobi, it was explained that programming is still done independently in each capital, and the logistical
systems remain separate, with very few flights from the southern sector into Government controlled areas.
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55. The VMT appears to have been partially effective in this area, by the fact that it exists
in Nairobi and has carried out three investigations. In February 2003, 32 allegations were
submitted (in March, 25; in April, 13; in May, 1; in June 7; in July and in August 0). The
nature of the violations, as with those in the framework of the JMC, has veered from
serious complaints of large-scale attack to attacks on population groups. Many of those
occurring at the time of the evaluation can be attributed to militia operations.
56. Surprisingly, for observer missions operating in direct contact with the society, the
linkages to civilian operations, in particular community confidence building and
peacebuilding, have been very limited. Consequently, there is a constant temptation for
the JMC and VMT to become more involved in the economic issues related to the ceasefire, and to strengthen the popular attitudes towards international mediation, in order to
gain in credibility and respond to popular appeals.
57. However, as far as the evaluator could ascertain, both the JMC and the VMT have
failed to affect attitudes towards the other side at the higher levels of the parties to the
conflict. A return to the status quo ante is very possible. Weaknesses in the aid effort in the
Nuba Mountains, and lack of control of fringe militia elements in the southern sector, have
compounded the situation. This has not facilitated the launch of a process of irreversible
transformation of the conflict to date.
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5.

EFFECT ON INTERNATIONAL ARRANGEMENTS

58. The ACPP involvement in the JMC was premised at the outset on working with other
donors. The ACPP activities were to support an internationally supported peace process,
following the White House inspired Danforth Initiative. This has been followed up by close
consultations between the USA, UK and Norway, with the backing of a broader group of
nations (Switzerland, Germany, France, Italy, Holland and Denmark). The British funding
is the second largest contribution to this and VMT operations after that of the US. It should
be pointed out that the VMT MoU was mostly a UK initiative, coming in the wake of the
revived peace process triggered by the visit of the US Special Envoy.
59. A good balance has been achieved in the two operations between mobilising a
significant number of donor countries while preserving the streamlined effectiveness of
the mechanism. However, this is more the case for the JMC than the VMT. In both operations
the US and UK were the first to make contributions, joined by Switzerland and Norway in
the case of the JMC. The ability to make financial decisions quickly for hybrid military/
civilian programmes sets the UK apart, and gives it a leadership role, openly acknowledged
by other donors. The possibility of accessing personnel for secondments through the FCO’s
Organisations for Security and Cooperation in Europe (OSCE) database has avoided
recourse to Private Military Companies, which might have been the only alternative.
60. On the other hand, the US Department of State was able to tap into its own instruments.
These instruments have been used to allocate money to Private Military Contractors and
medical service contractors to carry out similar tasks to the UK and to provide the highly
necessary logistical base. Pacific Architects and Engineers are under written contract to
provide support services to both missions, although the one for VMT has not been called
upon as of October 2003.
61. Recruited staff, especially those at the higher echelon, have had considerable
experience in this field, and enjoy a shared military culture. The quality of international
secondments is extremely varied, even within the same donor country. This has been
counter-balanced by the use of accepted norms and practices to prevent loss of coherence
in the approach to the population and to the authorities, and to maintain a focus on field
presence, in particular in the case of the JMC. This latter element has won and preserved
international respect for the JMC, as well as that of the Nuba Relief and Rehabilitation
Organisation. This NGO was the only Sudanese group interviewed, as the views of the
Government and the SPLM were not collected by the evaluation.
62. The link between the JMC and the peace negotiations is strong in that the JMC
demonstrates that negotiated consensual arrangements can work for the benefit of all.
Information flows directly from the JMC to all the peace process stakeholders. This ensures
continued engagement. The potential link of the VMT to the peace process is even stronger,
since the Chairman of the peace talks also chairs the MoU Committee. Nevertheless the
inability to deploy fully, as discussed in the preceding sections, has prevented the VMT
from becoming as operationally relevant as the JMC.
63. Two weaknesses can be detected in the links between the JMC/VMT and the
international dynamics surrounding them. The first lies in the absence of any institutional
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anchor and administrative authority, the second on the uncertain locus of control of the
Missions.
64. On the first point, the JMC’s contractual base is a Trust Fund Agreement between
system using Swiss and Norwegian accounts. It is based on the application of JMC
regulations, rules and directives, which have been only gradually elaborated and refined
in accordance with a UN model. The Mission has been protected from irregularities by its
shared culture and commitment, and possibly donor oversight, rather than any well defined
financial regulation.35 Similarly in the case of the VMT the strong involvement of the
Chairman in contracting processes has provided oversight. However, this approach may
have hamstrung the efficiency of the VMT, over and above the expected political blockages
it experienced in obtaining clearances.
65. The system of secondments limits the autonomy of the Chief of Mission and the level
of training that can be given to staff. This is a recurrent weakness in many multilateral
operations, especially in the UN. More controlled operations such as the recent EU
Operation Artemis in the Democratic Republic of Congo can implement very precise
specifications. One of General Wilhemsen’s main responsibilities has been to ensure the
performance of allocated tasks, in contrast the VMT has remained dependent on the goodwill
of contributing nations to obtain a full contingent of personnel. Paradoxically, the parties to
the conflict have from the outset provided all personnel required to both missions.
66. Political will and consent have been the basis of the success of the JMC on the
ground, but may still continue to make the VMT only partly effective. The future of the
JMC, and by implication its relations to other Missions, is not clear. Even though the JMC
operates in conformity with international law (UN Charter Chapter VI and International
Humanitarian Law), it does not enjoy legal authority and cannot rely on official sanction.
Legitimacy derives from the pressure of a few foreign Governments. Furthermore, there is
no link to regional institutions such as IGAD, and, consequently, an opportunity to build up
long term regional conflict management has been missed. The limited multilateral integration
of the JMC makes it vulnerable to policy shifts in key Troïka states (even though these
may not necessarily take place at the current stage), and limits its perceived independence.
67. The VMT is based on a restricted list of ‘nations agreed to by the parties’ (Addendum
to the MoU on Cessation of Hostilities). This covers CPMT personnel and aircraft, IGAD
(but not necessarily IGAD members), African Union Observers (who are not present),
Italy, Norway, the UK and US. Others actors wishing to join the VMT must be agreed to by
the parties. This gives the VMT, apart from its close relation to IGAD, a very different
footing from the JMC. This is further increased by the fact that the policy base of both
operations is situated in a completely different environment: one in the capital of Sudan,
with an operational base in the Nuba Mountains, the other in a much more regionallyoriented Nairobi. Few countries are able to replicate the degree of diplomatic coherence
achieved through the Sudan FCO/DFID Unit, spanning as it does all aspects of the
Sudanese peace process.

35

See the mention of cost overruns in the section on Strategy Implementation, and the Price Waterhouse
Coopers, ‘Joint Military Commission in Sudan: Financial Review’.
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68. Despite numerous European Council Declarations on conflict prevention in Africa,
and a gradual programming development in the European Commission, no links have
been developed to the European Union as a basis of intervention into the Sudan peace
process. The three most relevant instruments of the Commission (European Community
Humanitarian Office (ECHO) for humanitarian aid, the Rapid Reaction Mechanism for
political processes, and the rehabilitation budget lines for rapid interventions outside
European Development Fund procedures) have not been called on to support the Missions
or other conflict prevention activities to be funded out of the CPPs (e.g. ECHO funding
international humanitarian law training via specialised organisations). The EC’s focus
remains on humanitarian aid issues, and in the north on ‘humanitarian plus’, i.e. broader
emergency rehabilitation and civil society interventions.
69. The JMC and VMT have come to rely principally on a shared operational culture and
strong leadership for their effectiveness. This evaluation recognised fully the positive impact
of their activities in creating an enabling environment for the peace process. Only general
support has been enlisted from the UN or regional organisations. One of the missions has
been placed in direct but symbolic support to IGAD mediation in the negotiations. This
means in effect that they rely on two key assumptions: the political influence of the Troïka,
and the active approval of the parties to the conflict.
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6.

EFFECT ON INTER-DEPARTMENTAL PROCESSES

70. UK involvement in the two observer initiatives were identified as part of a diplomatic
consultation in Khartoum by Her Majesty’s Ambassador and the UK’s Special
Representative for Sudan presented to the joint FCO/DFID Sudan unit in London. MOD
was invited to participate in the joint unit but declined to do so because of staff constraints,
and a limited defence interest in Sudan. One staff member was seconded to the JMC, and
one staff member performed Commanding Officer functions for the VMT. There has been
close contact as appropriate between the MOD and the Sudan Unit, while on the other
hand the involvement of the ACPP Steering Committee was quite limited. The ACPP bidding
process was used to allocate additional funding for Sudan for the difficult and original work
of support to peace negotiations. The planning documents drawn up were essentially
forward looking, indicating the use of considerable funding (£5.5m) to expand upon existing
activities once peace is reached.
71. The decision by the Sudan Unit to recommend the use of the ACPP to fund the UK
involvement was based on the view that the ACPP was a good mechanism for rapid and
flexible funding. Coherence and joined-up decision-making have emerged more from the
operation of the Joint DFID/FCO Unit than from the conflict advisors working in support of
the ACPP. Close working relationships between the two departments involved have been
enormously facilitated by the fact that policy documents for each are prepared in a joint
manner, making the ACPP steering process more of a formality.
72. The Sudan Unit, which was created in May 2002, includes personnel from the two
Departments principally involved, the FCO (which is perceived by personnel from other
Departments to be in the lead in its culture, physical location, and decision making
procedures) and DFID. It has a staff of five, plus one attached to British High Commission
in Nairobi, and includes the UK Special Representative for Sudan, whose status is
comparable to a Director in the FCO. The MOD has deployed two active duty personnel
for Sudan, and has monitored the programme out of the Defence section originally in the
High Commission in Nairobi but now in Addis Ababa since the formation of the Defence
Section there.
73. The ACPP programmes are monitored by the integrated Embassy team based in
Khartoum (two persons, the first arriving in November 2002), and the Sudan Section in the
British High Commission in Nairobi (two persons), supported by a joint FCO/DFID Unit in
London. Technical advice is also provided from Conflict and Humanitarian Aid Department
(CHAD) and the Governance Department in DFID, and other departments on an agreed
percentage time basis for each one, based on volumes of funding. The technical advisers
(especially governance, and latterly conflict) have had to share their workload between
different countries. The small percentage allocated to Sudan (10 to 15 per cent of time)
has not been conducive to in-depth work. For these reasons the centre of gravity has
resided in the Joint Unit.
74. The Sudan Unit has been the main point of contact between the different Government
Departments, ensuring a close connection between political priority assessments and
spending decisions. It complements the role of the geographic unit in DFID (Africa Greater
Horn Department (AGHD)), which has concentrated on humanitarian assistance, some of
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which reinforces the peace dividend approach), and DOMA/Defence Policy Directorate at
the MOD, which has intervened through the secondment of two uniformed staff for forward
planning. This has led to a well-defined policy and implementation structure. The Unit
became the sole geographic desk from December 2002.
75. The Embassy has as a result enjoyed rapid and flexible access to additional resources
in what is a very novel and sensitive operation. The combination of civilian and military
dimensions required good coordination, available through the integrated Embassy and
the FCO/DFID Sudan Unit. Personnel were drawn from active duty services (DFID, FCO
and MOD), as well as the so-called OSCE secondment database managed by the FCO.
According to several sources, the UK personnel involved have consistently demonstrated
a high level of expertise and commitment. The ability to have access to structural
development funds is reported by Unit and Embassy personnel to be much more limited.
This goes some way to explain the sharply focused nature of the work in the country, with
little work on oil investment as a contributing factor of war, for example.
76. Spending decisions are initiated from the Sudan Unit, in close consultation with the
Ambassador in Khartoum. The Unit enjoyed enhanced and confidential communications
capabilities, thanks to its access to the FCO systems. The unit uses extensively the technical
and financial resources of the three Departments and the ACPP.
77. The fact that the ACPP-funded initiatives did not depend on the existence of a discrete
conflict strategy, as exists for some countries in the Global CPP, may point to a new
approach, in which activities can drive CPP strategies. This approach may be able to
achieve greater effectiveness and efficiency than would have been the case if the activities
had been made to fit a pre-ordained policy framework. In the case of Sudan, the CPP
mechanism provided the required elasticity in which, in this case, a highly joined up approach
is able to support a dynamic international strategy. An elaborate UK conflict strategy may
not have been as responsive to the opening presented by the US initiative.36
78. Flexibility and access to resources were particularly important in the Sudan case to
exploit the opportunity presented for three reasons:
•

Administrative expediency: many donors were impeded in funding due to the absence
of legally sanctioned funding sources for a military mission. Funding in large quantities
outside the humanitarian assistance area for crisis responses is not widespread.
Within DFID it is possible that other development aid sources may have been used,
but with greater constraints.

•

The high importance of timely intervention in a symbolic area: in the Nuba Mountains,
the IGAD led process, is of symbolic importance and any slippage would have been
disastrous; there was a need to trigger a good donor response at short notice.

•

The poor level of trust amongst the parties: a poor level of information on events on
the ground from the humanitarian aid community, and the absence early on of any
operational structure, required implementation through non traditional partners.

36

There are differing opinions among officials about the emphasis to be given the CPPs as a driver of policy
and its accessibility as a simple funding mechanism, with policy being made outside the CPP system. These
different aspects of the CPPs will be reviewed more extensively in the framework of the evaluation Synthesis
Report.
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79. In hindsight, efficiency gains might have been made, within the given resource context,
if the contracting processes, criteria for acceptable costs and an operational concept had
been clearer at the outset. However, the JMC was operational in the space of three months,
followed by a lifting of nearly all obstruction by the parties, which in itself is indisputably a
good achievement in Sudan. The management systems established appeared to be optimal
considering that no previous model or capacity existed.
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7.

IMPLICATIONS FOR FINANCIAL MANAGEMENT

80. The ACPP spending patterns in Sudan, which show a large under-spend, suggest
that additional money could still be made available for new activities in 2004. However, all
these unspent monies in support of the peace process have been earmarked for the phase
following a peace agreement: demobilisation and reintegration, governance, and local
economic development (outside a possible UN peace observation mission). These are
made conditional on the success of the peace talks. Hence, this approach obviates other
possible structural courses of action to reduce violence before a durable peace agreement
is reached.
81. The financial allocation to Sudan is the third, by order of magnitude, in the ACPP
(after Sierra Leone, which absorbed 70 per cent of resources, and the Great Lakes region).
According to official sources, initial amounts were allocated to Sudan in early 2002 with
the view that the first activities funded would be a prelude to a broader involvement after a
peace agreement was signed in the country as indicated above. Sudan has had to compete
for resources with other regional priorities, in particular Rwanda, where the Secretary of
State was keen to fund a demobilisation programme. It appears from interviews and
documents consulted that the financial allocation was agreed after the costing of the two
Missions was given. The additional allocation for support to peace subsequent to the
signature of the agreement was based on a negotiated agreement in relation to other
countries under ACPP.
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RECOMMENDATIONS

82. The issues enumerated below relate to the issues identified for specific attention for
each one of the evaluation case studies in the Inception Report of 12 August 2003. The
section is structured into two sets of propositions: firm recommendations for the activities
funded from the ACPP, and a presentation of a range of options. This reflects the feedback
received in the course of the evaluation, for both clear recommendations that can be
reflected at the level of the work of the ACPP and GCPP, and for broad forward looking
options for programme development.
8.1 Future of the ACPP in Sudan
83. From the point of view of delivery against the PSA and SDAs pertaining to the ACPP,

the link between the country strategy and the thematic priorities should be strengthened,
by considering activities relevant to addressing the economic causes of war, or to the
strengthening of African capacities for peace under the UN mandate (Recommendation
#1).
84. HMG should consider establishing a clearer framework of funding priorities to permit

a deliberate choice between the continuation of the existing level of funding, or the extension
of the activities to cover more structural aspects (Recommendation #2). The existing informal
process is not based on a consistent analysis of conflict risk addressed over the long term.
85. In order to make the success of the conflict prevention strategy less dependent on

external factors, the ACPP should be able to secure for the Sudan Unit and for the posts
working on Sudan the necessary human resources to implement a long range structural
approach (Recommendation #3). This would include more capacity for assessments in
particular. Best practices identified in Sudan (the cost efficient support to peace processes
through civil-military observer missions supporting a dynamic peace process) should be
codified and studied for their possible relevance to other conflicts.
86. Should the latter orientation be followed, two areas would seem very relevant to the
further development of the ACPP in line with the PSA. If HMG decides that a policy of
conflict prevention should drive the programme, rather than a more limited support to the
peace negotiations, these areas for attention would be:
•

Community based confidence building, targeted at the areas where monitoring
missions have a mandate and possibly linking the efforts of other agencies (UNDP,
USAID, European Commission), and the programmes designed by economic actors,
such as the ongoing Talisman legacy projects.

•

Addressing the economic causes of the war, or its accelerating factors (Danforth
described oil as ‘reshaping Sudan’s civil war’). This priority policy of the ACPP could
encourage corporate social responsibility for oil companies in community relations. It
may not be possible to engage in enhancing the transparency of oil revenue sharing
until a much more advanced stage is reached in the peace negotiations.
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87. In the prioritisation of additional and subordinated ACPP-driven optional activities37
this evaluation could propose is the following:
•

Develop targeted area based programming, probably in community rehabilitation
and community mediation, in the vicinity of oil and mining concessions. The objective
would be the development of forms of social organisation that would enable the
communities to engage in a non-political way with the investors. This could ensure
that that minimal justified claims are taken into account during the pre-investment
period in the design of the installations, and that well-identified benefits will accrue to
the neighbouring communities.

•

Link up humanitarian and peace-building programmes to the existing community
investment programmes developed by oil companies, for example, the currently
ongoing Talisman projects which cover part of the Nuba sector. The objective would
be to ensure synergies between the aid and the business groups on issues of common
interest.

•

Begin a dialogue between existing and potential investors (Total, BP, etc) and NGO
and advocacy groups regarding the scope and nature of oil revenue redistribution in
Sudan. This could make use of lessons learned in Angola and Myanmar.

•

Begin discussions in Khartoum on the possible design of the community consultative
regulatory environment with the relevant Ministries. The objective would be to prepare
for an optimal climate if/when corporate social-responsibility-minded companies do
decide to invest.

•

Increase the level of public information on the negotiations by developing a
contextualised coverage of the peace talks on radio stations received in Sudan, for
example providing a description of those attending the talks, the structure of the
talks, and the nature of the issues being discussed. The objective would be to increase
the pressure on the parties to negotiate.

•

Increase the demand for good governance by launching a programme for legal aid
and access to justice units, developed in coordination with the USAID’s Office for
Transition Initiatives, Southern Sudan programme, channelled through UK based
Christian Aid These could deal with issues relating to security sector activities and
international humanitarian law in the area of the Nuba Mountains. The objective
would be to complement the work of the monitors in reducing violations.

•

Set the JMC and the VMT within a continent-wide policy of UK contributions to African
peacekeeping, in terms of models to replicate, and networks of individuals who could
be called on to participate in regional exercises (Recamp, ACOTA). Links should be
made to current efforts to strengthen the Economic Community of West African States
(ECOWAS) and the Africa Union (AU), as well of course as IGAD. The objective
would be to place the resources provided in a long-term policy framework.

37

An item requested by the Sudan Unit for the purpose of identification of possible courses of action.
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88. Some of these above activities are already carried out from humanitarian assistance
by the country programme, for example through funding for UNICEF and Save the Children
UK, or the Christian Aid People to People Strengthening of the Peace Process in South
Sudan. The he evaluation suggests that these be more closely linked in terms of programme
objectives, to the CPP strategy for the Sudan, and reinforced, depending on resources, by
new activities funded out of the ACPP.
89. This proposal is based on the assumption that more funds are available for Sudan
given the unspent allocation for this country to achieve a greater impact using ACPP funds
in a single country. This evaluation does not make recommendations concerning the use
of development money for Sudan.
8.2 Suggestions On Indicators And Targets
90. The PSA should be defined by intermediary objectives defining whether or not any
clear limits should be placed between security and conflict prevention. The anti-terrorist
activity of the BPST in Nairobi, and peacekeeping tasks, are currently clearly within the
PSA. HMG could formulate this more clearly so that activity selection can be done more
transparently so that more convergence of objectives is achieved between activities.
91. The indicators used by the JMC rely entirely on the reporting of security incidents,
and their redress. It should be possible to develop indicators of impact: small scale surveys
of changes in popular attitudes, based on closed questionnaires administered by mission
staff or teams of experts; and mapping of revealing indirect patterns of change in public
expectations, in particular population movements (transhumance, markets, cultivation)
and the price of arms.
92. The evaluation has also used indicators of performance relating to capacity issues,
that could be developed further, for example operational responsiveness of the JMC to
certain tests, such as sudden changes in access or personnel changes. A final evaluation
of the JMC could be undertaken to capture the lessons that have been developed in this
operation for future application elsewhere.
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ANNEX 1: SUDAN CONFLICT PREVENTION STRATEGY: REVIEW of 2002/3 AND
FORWARD LOOK TO 2003/4
Summary
1.
This draft paper reviews the UK conflict prevention strategy for Sudan during 2002/
3 and sets out the priorities and budget required for 2003/4.

Context
2.
In 2002 a new window of opportunity for peace in Sudan has opened. War-weariness
and international pressure finally bought the Government of Sudan and the SPLM back to
the negotiating table in June 2002. The peace talks are held under the auspices of the
IGAD at Machakos in Kenya and have been revitalised under the leadership of Kenyan
Special Envoy, Lt-Gen Sumbeiywo.
3.
Good progress has been made towards a comprehensive peace agreement this
year. The Machakos Protocol, signed at the end of the first session on 20 July, represents
a significant breakthrough on two key issues—state and religion, and self-determination
for southern Sudan, within a framework of national unity. A second session of talks, ending
on 18 November, produced agreement on a cessation of hostilities until the end of March
and a Memorandum of Understanding on aspects of power and wealth-sharing, as well as
human rights.
4.
The cessation of hostilities is currently holding. A committee has been set up to
monitor alleged violations of the agreement, consisting of the parties and representatives
of the IGAD envoys and International observers, chaired by Lt-Gen Sumbeiywo. It has
received no major allegations thus far.
5.
The talks are presently adjourned for the season’s holidays. They are due to resume
in mid-January 2003 to discuss three conflict areas outside southern Sudan (Southern
Blue Nile, Nuba Mountains and Abyei), security and ceasefire issues and guarantees. LtGen Sumbeiywo is aiming for a comprehensive agreement in the first half of next year.
Pressure for peace is building on both sides. International support is firm.

Review and forward look
6.
The UK is playing a full part in the peace talks. The UK is one of a team of international
observers at the talks. UK Special Representative Alan Goulty and his team work in close
co-ordination with the US and Norwegian observers and together with the Embassy are in
continuous consultation with the Government of Sudan and the Sudan People’s Liberation
Movement/Army to help ensure the best results. UK support for the peace talks will continue
until a comprehensive peace agreement is reached.
7.
Although negotiations for a comprehensive ceasefire are yet to come, important
preparatory work has already been done. The UK has led series of seminars on ceasefire
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and security issues for GoS and SPLA armed forces, in cooordination with USA and
Norway: first in January in the UK, at Machakos in November and then in Khartoum and
Rumbek in December respectively. UNDPKO also participated. The UK provided several
experts to present the main issues and facilitate the discussions. There may be a need for
follow-up workshops prior to a ceasefire agreement. Should there be a comprehensive
ceasefire in 2003, more extensive training will be required for both armed forces.
8.
In order to enable IDPs/refugees to return safely and the agencies to operate
effectively, early establishment of security and peace observation will be very important.
It is still not known what kind of peace observation operation will be required if and when
a comprehensive ceasefire agreement is reached. However, there are a few aspects that
can be expected. It is likely the UN will be the overarching body co-ordinating the work:
UNDPKO and UNDPA have attended part of Machakos talks and begun initial discussions
with the parties and with donors. The operation is likely to be low-key, consisting of a few
hundred monitors, rather than a larger peacekeeping operation consisting of serving troops.
The EU has shown some interest in providing an EU monitoring mission to work as part of
the UN operation.
9.
The Nuba Mountains ceasefire can be counted as one of the success stories of
2002. Brokered in late January 2002, the ceasefire has held for 11 months, troops have
been demobilised, basic policing is being established and life for the local populations is
beginning to return to normality. However, a political settlement is still needed for the area,
as with the rest of Sudan. An international mission called the JMC was established to
monitor the ceasefire and deal with violations. It is headed by a Norwegian General with
UK (serving officer) and US Colonel deputies. It also includes officers from GoS, SPLM
and donor countries. The UK has committed $2 million to JMC running costs in 2002/3. In
addition, the UK has provided six civilian monitors and a police adviser for the JMC, who,
by all accounts have added a lot of value to the work of the Mission. The parties have
recently agreed to a third mandate for the JMC, lasting until 19 July 2003.
10. Regardless of a political settlement, and any wider ceasefire arrangements, it is very
likely the JMC operation will continue during 2003 because the area is something of a
special case. The SPLM areas of the Nuba Mountains are totally surrounded by GoS
areas: this requires the sort of intensive monitoring arrangements the JMC provides. It
would be difficult to fold the operation into a wider (and more sparse) UN peacekeeping
operation and quite likely that the GoS would not agree to it.
11. The war in Sudan has prevented many donors, including the UK, from carrying out a
development programme in Sudan over the past decade. Over $500 million of
development funding will become available from the international community when there
is peace: this is a huge incentive for the warring parties to reach a comprehensive
agreement.
12. This year, the UK has committed around £12 million to support both humanitarian
work and the peace process, including:
•

£2.5 million for emergency health assistance through Medecins Sans Frontieres.
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•

£2.5 million for ICRC’s humanitarian work in Southern Sudan.

•

£2 million (approx) support to the Joint Monitoring Commission in running costs and
personnel (from the conflict pool).

•

£300,000 support to UNICEF for schools rehabilitation and teacher training the in
Nuba Mountains.

•

£500,000 to Save the Children for tracing and reunification of abducted women and
children.

•

£220,000 support for scholarships programmes, particularly for women.

•

£135,000 support to the IGAD secretariat who chair the peace talks.

•

£250,000 for towards NMPACT for coordination of humanitarian and development
aid in Nuba Mountains .

•

£225,000 People to People peacebuilding process in South Sudan.

Work in progress:
•

£2 million for UNICEF for education work in the South and conflict affected areas of
the North, in line with progress on peace.

13. Until there is a peace agreement, the UK will continue to support life-saving
humanitarian work, education and peacebuilding activities, support for the InterGovernmental Authority on Development Secretariat and support for anti-slavery work.
14. Following a peace agreement, it is anticipated that humanitarian support would
need to be stepped up as access is gained to new areas. Support for rehabilitation of
basic services will also be important in order to make a tangible difference to people’s
lives and underpin the peace deal; alongside efforts to improve equitable access. Equally,
people will be concerned to gain information on the peace process—media interventions
may be appropriate; to contribute to the broader peace process—reconciliation work is
key; and to have security—landmine survey and clearance will be a priority in some
areas. There will be other massive needs such as return, reintegration and rehabilitation
of IDPs and refugees, Disarmament, Demobilisation, Resettlement and Reintegration
(DDRR), and security sector reform. The UK is coordinating closely with other donor
countries, the UN and the World Bank on all planning for peace matters.

UK objectives and priorities for conflict pool work, 2003/4
15. The following are objectives for conflict pool policy and funds for 2003/4:
a)

Support a successful conclusion to the Sudanese peace talks. This is unlikely
to have financial implications for the pool, however, it will be important for pool
partners to maintain a co-ordinated policy, particularly as plans for a peace
observation mission take shape.
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b)

Support the UN peace observation mission following a comprehensive peace
agreement. Estimate: £1m from peacekeeping side. The financial contribution
for this mission will be assessed and will therefore come from the peacekeeping
side of the pool. Close coordination from pool partners will be required on the
possibility of an EU monitoring team to support the operation.

c)

Support the Nuba Mountains Ceasefire. Estimate: £1.5m from programme side,
£0.5m from peacekeeping side. As described above, the JMC of the Nuba
Mountains is likely to continue its operation throughout 2003.

d)

Contribute to successful DDRR and Security Sector Reform. Estimate: £2m
from the programme side. This will be a large area of work following a
comprehensive peace agreement and will take some years. Activities might
include training of the armed forces for ceasefire arrangements, pensions for
and/or provision of livelihood opportunities for demobilised soldiers,
establishment of police forces in the South etc. It will also be important to carry
out an assessment of what constitutes the security sector to establish the
baseline for future reform. Usually this work is a UNDP lead, but there may be
scope for the UK to support to the process. Work on small arms and light
weapons may also be a priority.

e)

Underpin the peace agreement: Estimate £2million. As described above,
rehabilitation of basic services, security, provision of information about the peace
process and reconciliation work will all help broaden an elite political settlement
to a more widely held consensus for peace. The conflict pool could make a
large contribution to this work through funding land mine survey and clearance
and peacebuilding and reconciliation programmes, involving civil society in the
broader peace process.

Activity

Prog Side
(£m)

Support a successful conclusion to the Sudanese
peace talks

PK Side
(£m)

Total
(£m)

0

0

0

0
(assess )

1.0

1.0

Support the JMC of the Nuba Mountains Ceasefire

1.5

0.5

2.0

DDRR and SSR

2.0

0

2.0

Underpin the peace agreement

2.0

0

2.0

6.0

1.5

7.5

Support the UN peace observation mission

d

TOTAL
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Risks
16. While IGAD talks are in progress:
➣

Nuba Mountains ceasefire breaks down—Low risk. Even if the peace talks break
down, it is likely that the people of the Nuba Mountains would not want to return to a
state of conflict and would work to preserve the ceasefire, provided there was
continued support from the international community.

➣

Cessation of Hostilities is not renewed after 31 March 2003—Medium risk. If
both parties continue the peace talks in good faith, the Cessation of Hostilities (CoH)
is likely to be renewed. However, if either party perceives that the other does not
have the will for peace, or if there are significant violations of the CoH, the agreement
may not be renewed.

17. Following close of IGAD talks:
➣

IGAD talks fail to produce a comprehensive agreement—Medium risk. There are
a large number of reasons why a comprehensive agreement may not be reached
through the talks. The talks could stumble on just one issue resulting in the collapse
of the rest of negotiations. Furthermore, it is possible that the negotiations may lose
impetus if they drag on throughout 2003. The international community must keep
pressure on the parties to move towards a comprehensive agreement in good time.

➣

IGAD talks produce an agreement, which is not implemented—Medium risk—if
the negotiating teams fail to sell the comprehensive agreement to the rest of their
parties, there is a danger it will not be implemented. The mediators and observers
need to ensure that the negotiating teams reflect the broad views of their parties and
keep lines of consultation open. Implementation will also depend on successful
inclusion of other political parties in the implementation process, especially in the
pre-interim period.

➣

IGAD talks produce an agreement, which is implemented, but inadequate
security arrangements mean the situation on the ground does not change.
High risk. The large number of militia factions involved in the war means that an
insecure situation will remain on the ground until there are proper security
arrangements in place. This may not result in the breakdown of the peace, but does
mean that the Sudanese people will not see the benefits of peace. The new GoS and
the international community need to focus on security arrangements as a priority
following a peace agreement.
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