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SUDAN’S SOUTHERN KORDOFAN PROBLEM: THE NEXT DARFUR?

EXECUTIVE SUMMARY AND RECOMMENDATIONS

The Comprehensive Peace Agreement (CPA) that ended
Sudan’s generation-long North-South civil war in 2005
is at risk in Southern Kordofan state, where many of
the same ingredients exist that produced the vicious
Darfur conflict. Both parties to that agreement, the
National Congress Party (NCP) and the Sudan People’s
Liberation Movement (SPLM), who together form the
Government of National Unity in Khartoum, have been
guilty of mistakes and misjudgements there as they
manoeuvre for partisan advantage in advance of national
elections scheduled for 2009. Any strategy for address-
ing the problems must recognise that time is short.
Concrete progress on integration and reform is essen-
tial to address the prospect of what could be a devastat-
ing new conflict. Rapid interventions are needed, well
before the national elections.

Southern Kordofan is a new state, created by the CPA,
in the critical border area between North and South, a
zone of ethnic interaction between Arab (mainly Mis-
seriya and Hawazma) and indigenous African (mainly
Nuba) tribes. Inadequate implementation of the CPA’s
special protocol relating to the region has led to inse-
curity and growing dissatisfaction. Tribal reconciliation
based on negotiation of a common agenda, establish-
ment of an efficient state government administration and
adherence to the CPA’s principles of power and wealth
sharing have to be fostered from Khartoum and pushed
forward by the international guarantors. There has been
some limited recent progress, but much more is urgently
needed.

The state’s inhabitants were mobilised by the opposing
sides during the North/South war and despite the CPA
remain deeply scarred by that conflict, polarised and
fragmented along political and tribal lines. They are
armed and organised and feel increasingly abandoned
by their former patrons, who have not fulfilled their
promises to provide peace dividends. Return of inter-
nally displaced persons (IDPs), development projects
and creation of an integrated state government admini-
stration have all stalled. Hundreds of people have died
in disputes over land and grazing rights, with no compre-
hensive or sustainable local or national response. Efforts

by the NCP and SPLM to co-opt Arab and African tribes,
respectively, prior to elections by politicising develop-
ment policies are aggravating tensions.

Tribal and communal reconciliation to foster peaceful
coexistence is a daunting but essential task. More is at
stake than the prevention of a local conflict. The fate
of peacebuilding in this front-line state will say much
about the viability of Sudan’s entire peace process
and in particular whether the CPA genuinely offers an
effective framework for resolving the Darfur conflict
and satisfying all those in the country who do not belong
to core SPLM and NCP constituencies.

Moreover, if peacebuilding fails in the transitional
areas of the 1956 North-South border, where the major-
ity of the two armies’ troops are still concentrated, it
is highly unlikely the secession option the CPA gives
the South can be implemented peacefully. Though more
than half the six-year transition period has already
been lost, there is still time to implement key steps to
calm the situation prior to national elections, which
may have to be postponed to 2010. In addition to pro-
ducing an integrated state administration, the NCP and
the SPLM need to accelerate the integration of com-
batants within the Joint Integrated Units provided for
by the CPA and otherwise pursue disarmament, demo-
bilisation and reintegration (DDR) programs, includ-
ing for the many militias. They must also immediately
release the accumulated 2 per cent share of oil revenue
for Southern Kordofan so major development projects
can be carried out, based on an inclusive consultative
process involving tribal authorities.

The Nuba are bitter at their SPLM allies, believing they
did not negotiate a better deal for them in the CPA
because they prioritised getting Abyei territory and its
oil and an independence referendum commitment for
the South. But the special protocol provides for a pub-
lic consultation to be held after the elections to consider
revision of the peace agreement’s terms for the new
state and address unresolved issues (for example, land
ownership and use). Financial aid is needed for the
organisation of inter-tribal dialogue aimed at fostering
reconciliation and producing a common agenda for that
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consultation. Discussions should be held in particular
on creation of a formal state mechanism dedicated to
resolving tribal disputes over land use and livestock
migration (transhumance) routes, such as the Southern
Sudan Peace Commission created for the Southern states,
and on identifying principles for the commission that
is supposed to address the deep land grievances accumu-
lated by the Nuba, in particular since the early 1970s.

The UN Mission in Sudan (UNMIS) and other members
of the international community have vital roles to play
in the stabilisation of the new state. UNMIS should
not just observe and register violent incidents, but also
follow the example of the Joint Military Commission
(JMC) established in the Nuba Mountains after the
2002 ceasefire agreement and become an active part-
ner in local conflict prevention, in cooperation with
the tribal authorities. If its local leadership is incapa-
ble of this, it should be replaced. Simultaneously, the
CPA'’s international guarantors and Sudan’s bilateral
partners should press the national unity government to
pay more attention to peacebuilding in the state. It is
not yet too late to show the front-line populations that
a new war is not the way to address their grievances.

RECOMMENDATIONS

To the Government of National Unity and
the NCP and SPLM leaderships:

1. Give political support for full participation of Afri-
can and Arab populations in the Southern Kordofan
government.

2. Accelerate the integration of ex-combatants into
the police and the Joint Integrated Units.

3. Establish a civil service committee to integrate the
administrative systems in both zones of the new state
and bring qualified Nuba into the civil service of
the state government.

4. Release immediately the accumulated 2 per cent share
of oil revenues and funds from the Rehabilitation
and Reconstruction Fund to the Misseriya people
and to the Southern Kordofan state government to
accelerate development.

5. Establish an executive development committee, with
strong representation from each locality in the state,
to oversee equitable distribution of resources, establish
priorities and a plan of action and monitor eventual
implementation.

6. Support a concerted effort by the state government,
with help from UN agencies, to improve basic ser-
vices, in particular in areas under SPLM control.

7. Establish proper anti-corruption mechanisms to
ensure an accountable disbursement of development
funds in the state and otherwise discourage fraud.

To the Government of Southern Kordofan:

8. Provide financial support to facilitate inter-tribal dia-
logues and to establish an institutional mechanism
for achieving and sustaining tribal reconciliation
between the Nuba and Misseriya tribes.

9. Encourage a Southern Kordofan dialogue process
between the representatives of all tribes to produce
a common agenda, endorsed by the legislative coun-
cil, that:

a) sets out the primary objectives of the post-
elections public consultation process and iden-
tifies the principles to guide it;

b) identifies the shortcomings of the CPA protocol,
as stipulated in its Article 3.6;

c) agrees on formal state mechanism(s) for the
resolution of tribal disputes over land use and
livestock migration routes; and

d) identifies key principles for the establishment
of the land commission.

To UNMIS:

10. Become an active partner in local conflict preven-
tion, in cooperation with tribal authorities, follow-
ing the example of the JIMC established in the Nuba
Mountains after the 2002 ceasefire agreement.

11. Establish a conflict prevention early warning sys-
tem with the national police and representatives of
the native administrations.

12. Provide immediate support for implementation of
DDR activities in the state.

To Donors:
13. Increase conflict-sensitive recovery and develop-
ment funding to the state.

14. Give immediate technical support for the adminis-
trative integration of former SPLM areas with the
government of Southern Kordofan.

Khartoum/Nairobi/Brussels, 21 October 2008
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I. INTRODUCTION

Southern Kordofan state is a region of ethnic interac-
tion, mainly between Arab and African tribes, princi-
pally the Misseriya and Nuba respectively.! Its society
has been polarised by conflict, politics and ethnic favour-
itism since the independence of Sudan in 1956, and it
was on the front lines of the generation-long North-
South war that was ended in 2005 by the Comprehen-
sive Peace Agreement (CPA). Accumulated grievances
run deep in the collective memory. Nuba populations
have been subjected to displacement policies under
the pretext of modernisation, their land expropriated

! Southern Kordofan is about 120,000 sq. km (more than three
times the size of the Netherlands), with the Nuba Mountains
in the east half). The plateau of the Nuba Mountains is
48,000 sg. km. Two thirds of the state is arable land, largely
a sandy-mud mix known as goz plains; the rest is mountain-
ous. During the rainy season, from June to September, the
goz is fertile, with plenty of surface water, but during the rest
of the year, it is virtually dry. The diverse population speaks
more than 50 languages and follows Islamic, Christian and
traditional faiths. The Nuba are the largest group, an amal-
gamation of central highland tribes. They are of indigenous
African origins and mainly sedentary, not unified by language,
faith or ethnicity but sharing common history. The second
largest group of tribes, ethnic Arab, settled in the region hun-
dreds of years ago. Known as Baggara pastoralists (cattle
herders), they are divided into the Misseriya, concentrated in
the west of the state, the Hawazma around the central Nuba
hills and the Awlad Himaid in the east of Southern Kordo-
fan. During the dry season the largest concentrations are in
the grazing areas east and south of the Eastern Jebels (moun-
tains) between Lakes Lieya and Keilak, and south east and
south of the Western Jebels. Other minority communities
mainly originated from West Africa (the Berno, Bargo and
Hausa) or are small, Arabic-origin camel herders such as
Shanabla, Ma’aliya, Kebabish, Kenena and Beni Jerar. A
small area rich in oil, the Abyei territory, is inhabited mainly
by Ngok Dinka together with other minority tribes including
Arabs. The “Jellaba”, from the North, who have historically
controlled trade through large parts of Sudan and owned large
agricultural lands, are another important component of the state.

for national development projects and their culture
targeted for homogenisation.

In the early 1990s, the Nuba took up arms and joined
the Sudan People’s Liberation Movement (SPLM)
to resist marginalisation. Simultaneously, successive
Khartoum governments co-opted the Misseriya and
other Arab tribes, to maintain a buffer zone intended
to protect Northern Sudan and the oil fields adjacent
to their homelands from the rebellion and to fight proxy
wars against their African neighbours. A pan-Arabist
and Islamist ideology was used to mobilise support
and promote divisions between Nuba and Arab tribes.

The CPA brought the region a semblance of stability,
but the national unity government it created has not
radically improved the political, security and eco-
nomic situation. Most importantly, neither the long-
time ruling party in the North, the National Congress
Party (NCP), nor the SPLM have yet to genuinely
embrace power sharing. Key provisions of the Proto-
col on the Resolution of the Conflict in South Kordo-
fan/Nuba Mountains and Blue Nile States have not
been implemented. Reconciliation and community peace
dividends have not been prioritised, and both sides
continue to co-opt and divide tribes in pursuit of vic-
tory in the elections meant to be held in 20009.

The frustration growing in the state over the peace-
building failure poses a serious challenge to the credi-
bility of the CPA as a framework to resolve Sudan’s
other conflicts, including Darfur and those that strad-
dle similar ethnic divides or the 1956 border between
North and South. Disputes between and within tribes
over land and use of seasonal routes for livestock that
cut across traditional tribal lands are a major threat
to stability. In the absence of sufficient national and
international attention, they risk provoking a resump-
tion of hostilities, following a pattern similar to Darfur,
that would destabilise the entire country.

The oil-rich Abyei territory, the borders of which are
contested by the NCP and SPLM, lies north of the
1956 dividing line and is part of Southern Kordofan.
The dispute over Abyei territory is covered by a special
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CPA Protocol on the Resolution of the Abyei Conflict,
major provisions of which have not been implemented,
leading to serious violence between the Sudan Armed
Forces (SAF) and the Sudan People’s Liberation Army
(SPLA). As a result of clashes in May 2008, the town
of Abyei is almost totally destroyed and approxi-
mately 50,000 from the Dinka Ngok and other tribes
have been displaced.? To avert escalation of the con-
flict and save the CPA, the parties have agreed on a
roadmap for the return of internally displaced persons
(IDPs) and implementation of a new Abyei Protocol,
signed in Khartoum on 8 June 2008. The parties are to
seek the assistance of the International Court of Arbi-
tration to settle their disagreement over the finding of
the Abyei Boundaries Commission (ABC). This report
does not deal with Abyei, which has been the subject
of earlier Crisis Group reporting.?

This report analyses the growing frustrations and griev-
ances of the Nuba and Misseriya and the potential for
renewed conflict, focusing on two main geographical
regions of the state: the eastern sector, mainly inhabited
by the Nuba tribes but including some Arab tribes, and
the western sector, mostly inhabited by the Misseriya
and other Arab tribes. The Nuba are split between gov-
ernment- and SPLM-controlled areas. Crisis Group was
not able to extend its fieldwork earlier in 2008 into the
SPLM areas due to insecurity, but representatives of
those sectors were interviewed in and around Kadugli
town and in Khartoum.

II. NUBA FRUSTRATIONS

Nuba populations were among the biggest victims of
the North-South war and hold multiple grievances. Their
leaders feel the SPLM used them as a bargaining chip
to assert the South’s right of secession and its access
to Abyei’s oil. Nuba communities originally from the
SPLM-controlled areas were not able to return to
their homes after the war because their land had been
occupied by others, they feared widespread insecurity
or they lacked the basic means to sustain themselves.
Many were thus absent when the population and hous-
ing census provided for by the CPA was conducted in
April 2008, and are worried about the implications of
that exercise for both political representation and fair
allocation of national resources.* Unless addressed, such
concerns could lead to a new insurgency and wide-
spread inter-communal violence.

A. DISSATISFACTION WITH THE CPA
AND THE SPLM

Before the CPA was signed, there were three admini-
strations in what is now Southern Kordofan state: the
government of West Kordofan, with Al-Fula as its
capital; the NCP-led government of South Kordofan,
with Kadugli as its capital; and the parts of the Nuba
Mountains with Kouda and Jullud as their centres,
controlled by the SPLM and its military wing, the
SPLA.® The peace agreement provided for West Kor-
dofan to be dissolved into Northern and Southern
Kordofan and a single, representative state government
to be established to integrate the three systems. Due
primarily to mutual mistrust between and lack of
commitment within the NCP and SPLM, however, this
administrative integration has only begun to material-
ise more than halfway into the agreement’s six-year
transition period, after a high-level joint delegation
visit to SPLM-controlled areas in July 2008 produced
a breakthrough. Much remains to be done to meet Nuba
grievances and prove that the CPA is indeed a suffi-
cient framework for peacebuilding.

2«Sjtuation Report”, UN Office for the Coordination of
Humanitarian Affairs (OCHA), no. 29, 16 September 2008;
and “Abyei Displacement”, www.reliefweb.int/rw/rwhb.nsf/
db900sid/TUJA-7JQ7PU?OpenDocument.

*The original protocol gives Abyei inhabitants the right to a
referendum on whether to remain part of the North or join the
South and simultaneously take part in its 2011 self-determi-
nation referendum. See Crisis Group Africa Briefing N°47,
Sudan: Breaking the Abyei Deadlock, 12 October 2007.

*Some of the inhabited areas and those under SPLM control
were not visited and counted during the April 2008 census.
Crisis Group interview, meek (paramount chief) of a Nuba
tribe, Khartoum, June 2008.

>The SPLA controls four counties in Southern Kordofan:
Lagawa (administrative centre in Tima), Kadugli (adminis-
trative centre in Kurchi), Rashad (administrative centre in
Kauda) and Dillinge (administrative centre in Jullud), the latter
two in effect garrison towns.
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1. CPA uncertainties

Nuba Mountains leaders feel that the CPA cost them
key benefits they had gained from the local ceasefire
brokered by Switzerland in February 2002, most notably
the ability to negotiate a peace deal on their own terms.
They agreed to allow the SPLM to negotiate on their
behalf at the CPA table in Naivasha (Kenya) since
their grievances were similar: marginalisation; loss of
land rights to Arab tribes; and representation in local
and national institutions. But the SPLM delegation,
composed mainly of Southerners, though with Nuba
advisers, emphasised the revival of Nuba culture and
identity rather than concrete political issues.

The resulting protocol provides for initial power shar-
ing on a rotational basis between the NCP and SPLM,
followed by a general election, then a popular consul-
tation to renegotiate the protocol if necessary. It stipu-
lates that a commission is to be established to resolve
land disputes and that cultural heritage and local lan-
guages are to be developed and protected by the state.’
Yet, the Nuba feel that the SPLM let them down so as
to improve its negotiating position on Abyei in par-
ticular as well as to gain a guarantee that the South
can hold a binding referendum on secession in 2011.2

The SPLM accepted the absorption of Arab-settled parts
of West Kordofan into Southern Kordofan and agreed
to defer the most pertinent constitutional and political
issues — including self-determination and even the name
of the state — to the post-election popular consultation,
without guarantees of fair process or outcome. Many
Nuba view the dissolution of the West Kordofan state
and the addition of new Arab-dominated localities
into what they consider their state as a continuation of
wartime NCP policies to produce demographic change
and maintain tensions between communities and ethnic
groups in the region. In their eyes, adding Arabs to Nuba-
dominated areas weakens Nuba chances to obtain con-
stitutional and political gains from the eventual popular
consultation.

Some Nuba elites argue that they have lost the opportu-
nity to negotiate their autonomy from the central govern-

®Crisis Group interview, Nuba SPLM member, Khartoum,
March 2008.

" Article 1.2, Protocol on the Resolution of the Conflict in
Southern Kordofan/Nuba Mountains and Blue Nile States,
Naivasha, Kenya, 26 May 2004, available at www.
reliefweb.int/re/RWFiles2004.nsf/FilesByRWDocUNIDFile
Name/SZIE-5ZJRBQ-gossplm-sdn-
26may2.pdf/$File/gossplm-sdn-26may2.pdf.

8 Crisis Group interview, Nuba tribal leaders, including senior
member of the NCP Southern Kordofan, Kadugli, February
2008.

ment. They see the present process as part of an NCP
strategy to keep control of the region and disempower
them.® The fact that the Nuba Mountains were con-
firmed to be part of the North during the six-year tran-
sition also raised concerns whether the region would
have a chance to develop, given the history of NCP
preferential treatment for Arabs over Africans and the
dominance of the former in the state government. Some
Nuba leaders argued that the SPLM should have sup-
ported their demand for a confederation rather than the
federal system adopted in the CPA, so that the Nuba
would have the same rights as the South Sudanese.

During the negotiations which produced the protocol
on 26 May 2004 — seven months before the CPA was
signed — disagreement emerged between the NCP and
SPLM on the name of the state, with the former push-
ing for South Kordofan and the latter for Nuba Moun-
tains. This reflected deep divisions about the religious
and ethnic make-up of the state and the conflicting
interests of its communities. The SPLM believes that
the majority are non-Arab and its supporters. The NCP,
relying on the last general census (1994)," believes
the majority are Arab and its supporters. When pub-
lished, the results of the general housing and popula-
tion census conducted in April 2008 will affect both
calculations and be contentious.

At the time of the 2004 protocol, the SPLM thought
calling the state Nuba Mountains might help win sup-
port from non-Arabs and non-Muslims, in particular
the Nuba, in the general elections.* Calling it South
Kordofan would curry favour for the NCP with Arab
inhabitants, reaffirm the party’s local pre-eminence
and imply the Nuba would remain second-class citizens,
with lesser rights to resources and representation.
During the protocol negotiations, it was only possible
to agree on using the term South Kordofan/Nuba
Mountains and to defer a decision to the popular con-
sultation. However, in the last days before the CPA’s
signing on 9 January 2005, the parties agreed to name

the state “Southern Kordofan”.*?

The NCP has continued to use religion and ethnicity
to divide citizens and foster its political survival in the

®Crisis Group interview, meek (paramount chief) of the Nuba
sub-tribe and two leaders of community-based organisations
(CBOs), Kadugli, February 2008.

crisis Group interview, senior director, a Southern Kordo-
fan ministry, March 2008.

! Crisis Group interview, senior SPLM adviser, Kadugli, Feb-
ruary 2008.

2CPA, list of corrections, Section 5 (5.1), p. 237. The text of
the CPA is available at www.reliefweb.int/rw/RWFiles2004.
nsf/.
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new state, as well as in Sudan at large.*® Potential gains
brought by the CPA such as establishing functional
and representative government to improve Nuba eco-
nomic life and security and the conditions for volun-
tary return and resettlement have not been felt on the
ground. According to Nuba elites and senior SPLM
figures, the Nuba made a strategic mistake in allowing
SPLA commanders to play tribal politics, instead of
working with other groups, including NCP affiliates,
to improve their situation during the first stages of the
peace agreement’s implementation.*

According to the protocol, the popular consultation will
give citizens of Southern Kordofan state (as well
as those of Blue Nile state) the opportunity to rectify
shortcomings in the CPA’s constitutional, political
and administrative arrangements, while respecting its
general framework. The elected members of the new
legislative council are subsequently to take up the
conclusions of the consultation with the central govern-
ment. But the Nuba tribes’ ability to make their weight
felt in the popular consultations and subsequently
depends on whether they can establish themselves as the
state’s dominant community. At the least, continued deep
tribal divisions risk weakening the force with which
any of the state’s claims can be advanced in Khartoum.

2. Discontent with SPLM leadership

A year after the CPA was signed, the SPLM began to
restructure its organisation. Its leader, John Garang,
wanted Abdel Aziz Al-Hilu — representative of the
Nuba - to lead the implementation process as head of
the northern sector rather than accept appointment as
a federal minister in the national unity government.

Al-Hilu agreed and remained outside the executive
national framework. When he demanded the necessary
resources, though, the SPLM leadership withheld full
support.®

Frustrated, Al-Hilu went to the U.S. to study, return-
ing only in late 2007.' After his departure, no senior
Nuba figure represented the communities’ interests
at the top of the SPLM. This led to the feeling Nuba
issues were being neglected in Juba, where the main
focus was on the new Government of Southern
Sudan. This perception was shared in Blue Nile and
motivated its leader, Malik Aggar, at the end of 2007,
to focus on peacebuilding in his own region. He became
the Blue Nile governor and during his first months in
office, negotiated soft loans for state development with
the Gulf States, without the national unity government’s
involvement.

The Nuba Mountains leaders’ sense of alienation also
comes from a disconnect between the southern Suda-
nese SPLM leadership in Juba, and their Nuba counter-
parts in Kadugli and Kouda. This is perceived as the main
reason behind the failure to put consolidated pressure
on the NCP to establish a functioning state government.
After the Nuba disappeared from the SPLM’s strategic
decision-making process and leadership, a rift developed
between the movement’s representatives in Kadugli and
Juba. The former accused the latter of having no inter-
est in their plight. Nuba field commanders deployed
in Nuba SPLM-controlled areas like Kouda accused
the SPLM in Kadugli of corruption and parochialism.

B Ethnic groups use certain words to degrade other ethnic
groups. Aab (slave) is often used by ordinary Sudanese from
the North to describe a person from the South or with black
skin when in a dispute, though it is a crime to call someone
this. In their discourse of anti-Arabism and anti-Islamism,
Southerners speak of mun-du-kuru (“Arab” in the Dinka lan-
guage); jal-laby, one who brings (“brought”, jalab in Arabic)
goods for trade from the north to other parts of Sudan and
historically wear the Jalabeya, the customary dress of North-
erners; and wad-arab/awlad-arab (sons of Arabs). Other de-
rogatory terms used in disputes or time of war include Jan-
guy (by Darfurians/Kordofanians for a Southerner), az-rag
(by northerners Arabs to describe black indigenous Suda-
nese), Ghar-rabi (by Northeners for a westerner from Darfur),
and Ha-la-be (a Middle-Eastern-looking person). During the
NCP regime, politics have been dominated by the Arabic
Nile riverian tribes of the North, who have used such phrases
as, “l am a Jaali”, (from Dar Jaal, Nile state) to describe
themselves as courageous and affiliated with the ruling party.
YCrisis Group interview, senior SPLM adviser, Kadugli,
February 2008.

1>Before the illness that led to his death in 2001, Yousif Kuwa,
the main leader of the Nuba insurgency, faced a split with
some of his military commanders. In 1997, a group led by
Mohamed Haroun went to Khartoum and signed an agree-
ment with the government. This weakened the Nuba insur-
gency. Yousif Kuwa took many commanders to the South to
avoid further splits. At this time the group was considered to
be fully under SPLA command and gave John Garang the
right to negotiate for it. Since the Nuba wanted to rule them-
selves and their areas, Garang withdrew SPLA forces from
the Nuba Mountains in early 2002. Leadership disputes con-
tinued to aggravate the command situation, especially when
Yousif Kuwa fell ill. After his return from London for treat-
ment and at the time of the ceasefire signed in February
2002, he appointed Abdel Azziz Al-Hilu as his successor,
who was seen as a neutral figure acceptable to all. Under the
agreement, the western sector of the Nuba Mountains (Al
Miri) was handed over to the government, bringing greater
stability to the area and dramatically reducing insecurity. But
development money for social services was stolen by local
government officials, leaving peace dividends elusive.

18 See Crisis Group Africa Briefing N°50, Sudan’s Compre-
hensive Peace Agreement: Beyond the Crisis, 13 March 2008.



Sudan’s Southern Kordofan Problem: The Next Darfur?
Crisis Group Africa Report N°145, 21 October 2008

Page 5

SPLM Nuba supporters also became disillusioned by
their experience with the movement’s leadership during
the first phase of CPA implementation, during which
they accepted the lead of SPLA military commanders.
Instead of promoting capable leaders who could advance
socio-economic needs and address political grievances,
those commanders were too often politically weak,
inexperienced and intent on serving their own interests,
including by corrupt means.’” Khamis Galab, a Nuba
military commander and the first SPLM governor of
the state after the CPA was signed, has been accused
by community leaders, NGOs and CBOs of failing to
put pressure on the national unity government to deliver
constitutional and administrative arrangements to meet
the Nuba Mountains’ immediate needs, such as form-
ing the state land commission. Instead, military lead-
ers focused on tribal politics, based on land ownership
claims and African identity, and instigated violence.*®

During the war, most Nuba, including Muslims, argued
that Africanism'® was their link with the South, a notion
which distanced them from the Arabs, whom they and
the SPLA perceived as their common enemy. These
feelings persist; party leaders have used African soli-
darity for social mobilisation to ally the Nuba in a
common struggle with the South.? Nuba intellectuals
and Nuba leaders in the SPLM want to cultivate the
distinction between Arabs and Africans so as to assert
their rights under the CPA and gain more autonomy.*
However, many Muslim Nuba — despite the appeal of
African solidarity — believe that, after the CPA, join-
ing the South is not productive, and progress will only

" Crisis Group interviews, non-governmental organisation
(NGO) and CBO leaders and SPLM members, Kadugli, Feb-
ruary-March 2008.

'8 International agencies encouraged the Nuba communities
and SPLM leaders to pursue communal land ownership. Cri-
sis Group interview, senior state ministry director, Kadugli,
February 2008.

Y The term Africanism in this context refers to the Nuba be-
lief they are indigenous African tribes like most of the peo-
ple of the South and indigenous tribes in other parts of Sudan
such as the Fur, Massalit and Nubians of the North. They
argue they have distinct cultures from the Arab ethnic groups,
particularly those of the North. They associate the majority
of NCP leaders with the people of the states of North Sudan,
called jal-laba (plural of jal-laby) by many in Kordofan,
Darfur and elsewhere.

P Crisis Group interview, Nuba meek (paramount chief),
Kadugli, February 2008.

2 The Nuba believe that since independence, all central gov-
ernments have repressed them in order to change their cul-
tural identity. Culture and identity were central during the
talks in Nairobi on settlement of the Southern Kordofan/
Nuba Mountains conflict. Crisis Group interview, son of a
Nuba meek (paramount chief) in SPLM-controlled areas,
Kadugli, February 2008.

be achieved if they are united with the North,” where
most of them live.

Instead of focusing on their party’s stated goals — rural
development, reconciliation and a viable state govern-
ment to address security — the SPLM state leadership
concentrated after the CPA on countering the NCP’s
divisive policies by consolidating its base along the
old divisions.?® It has promoted the stereotyping of
Avrabs as invariably NCP supporters, advanced the argu-
ment that non-land-owning outsiders should leave the
area, increased tensions between communities and
created splits within the SPLM leadership, including
between representatives of Kouda and Kadugli.

B. NCP MANIPULATION

The protocol stipulated that during the first half of the
six-year interim period, the state governor would be
appointed by the central government institution of the
presidency (president, first vice-president and vice-
president), and the state executive and legislature would
be allocated in a 55:45 NCP/SPLM ratio, with each
holding the governorship for half the pre-election
period. The legislative council was formed in the first
year after the national unity government passed the
interim national constitution and the state constitution,
but the first government was not fully established until
ten months into the eighteen-month term of the new
SPLM governor. This delay was mainly due to mutual
negligence and mistrust by the NCP and SPLM at the
national level.

1. Keeping control over state finances

NCP lack of goodwill and politicking has also under-
mined the new state authority. For a year and a half
after the signing of the CPA, the state governor was an
SPLM appointee, Khamis Galab (with an NCP deputy),
who was unable to establish full executive council.
Seven months were needed to agree on a finance min-
ister.” The first, Al-Amir Abdella Kambal (NCP),
had a monopoly over the financial portfolio and gave
little access to Galab or department heads.?® With cen-

22 Crisis Group interview, SPLM Nuba senior member of the
state government, February 2008.

2 Crisis Group interview, senior state ministry director,
Kadugli, February 2008.

#Crisis Group interview, director, state government,
Kadugli, February 2008.

“Crisis Group interview, NCP and Southern Kordofan
member of national assembly, Khartoum, August 2008.

% Crisis Group interview, senior state ministry director, Kadugli,
February 2008.
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tral financial ministry support and without following
governmental tender procedures, he approved construc-
tion contracts for companies probably affiliated with
the NCP.? The central finance ministry did not even
sign most contracts. When the NCP governor, Omer
Suleiman, and his SPLM deputy, Daniel Kudi, took
over, the paralysis continued.

NAPCO, a company which later became NAPTA and
is reportedly run by the intelligence and security
apparatus, was awarded a contract worth 32 million
Sudanese Ginah (SDG, $16 million) in 2007 to drill
165 wells and supply 110 vehicles to the state. This
contract did not go through proper tendering proce-
dures.”® Developmental projects for roads, water res-
ervoirs, clinics and hospitals were also started by the
state government, but mostly in the Arab-dominated
central and western Nuba Mountains (formerly West
Kordofan). No contracts were signed for the Nuba-
dominated areas of east and south east Nuba Moun-
tains. Only 30-40 per cent of the 115 contracts signed
under the initiative of SPLM Governor Galab have been
implemented three years after the CPA was signed.”

In the first half-year of Galab’s term, salaries of teachers
and health workers were not paid for four consecutive
months. Early in his term Galab said the NCP was de-
liberately not releasing the salaries so as to undermine
the new SPLM administration.®* The NCP deliberately
delayed the release of development money,* releas-

?T Crisis Group interview, senior official, office of the gover-
nor, Kadugli, February 2008

%Though the contract under the letterhead of a Khartoum
lawyer indicated that the agreed work must be completed by
1 March 2008, it was signed on November 2007, when it was
already impossible to meet that deadline. There was no men-
tion of payment terms. NAPCO sub-contracted to a company
called Awaab, also allegedly run by the interior ministry.
Similarly, a contract worth SDG 35.4 million ($17.7 million)
was awarded to a company (Ithar) known to be run by the
Popular Defence Forces (PDF) to drill 100 haffir (surface
water reservoirs). A company called Jawharat al-Atshan (the
Jewel of the Thirsty) signed a contract with the finance min-
ister in Khartoum in November 2007 for water construction,
a month before it was registered at the trade ministry. Crisis
Group review of government documents; interview, senior
government official, February 2008.

#Crisis Group interview, senior official in the office of the
governor, Kadugli, February 2008.

¥ Crisis Group interview, director of local NGO, Kadugli,
February 2008

1 Under the CPA protocol, the state is to receive 2 per cent
of oil revenue produced on its territory and in Abyei.

ing it only in January 2008, six months after the new
NCP governor took office.*

State finances depend heavily on federal transfers,
so are very vulnerable to national-level manipulation.
According to the World Bank, despite substantial fed-
eral funding, the new state still receives a lower share
than South and West Kordofan states did prior to
the CPA.*® Furthermore, most allocations either do not
arrive or are not spent in the state. More than 70 per cent
of the budget stays in Khartoum, without reaching the
state treasury, and is used to pay contractual obliga-
tions. The awarding of these contracts by the central
government without state government consent facili-
tates institutional corruption in favour of NCP-related
companies and individuals.

With the arrival of the NCP Governor Omer Suleiman,
that party tried to divide the functions of the minister
of finance. It proposed a new ministry for development
planning to take responsibility for managing develop-
ment funds. The idea was for the NCP to retain control
of the monies allocated to companies affiliated with it.>*
This would reduce the role of the SPLM finance min-
ister to basic accountancy.®*® The SPLM rejected this
suggestion. After eight months, an agreement was
reached and two ministries created. The formula was
that the economy and investment minister would plan
development projects, including construction and public
works, while the finance minister would manage all
implementing processes — tendering, allocation, trans-
fers of monies and expenditures.

The finance ministry is headed by Dr Ahmed Saeed
(SPLM) and the economy and investment ministry
by Mohammed Nile (NCP). The governor refused to

*2Crisis Group interview, senior SPLM figure in the state
government, February 2008.

*Jeni Klugman and Asbjorn Wee, “South Kordofan: A
Growth Diagnostic”, Sudan Multi Donor Trust Funds, World
Bank, 2008, p. 30.

¥ Crisis Group interview, senior state ministry director,
Kadugli, February 2008

% Before the finance minister was in place in March 2008, the
new governor sent a letter dated 7 November 2007 to the
central finance ministry requesting funding for development
projects in the state on condition that the projects have no
budgetary constraints and the money be transferred whenever
asked for without further approval. The ministry immedi-
ately approved the equivalent of $10 million, with guarantees
for the contractors. In March 2008, armed persons reportedly
broke into the liaison office of the state government in Khar-
toum and took documents related to the award of develop-
ment projects. Rumours suggest that anti-NCP elements sought
evidence of corruption against the governor. Crisis Group
interview, senior state government administrator, Khartoum,
May 2008.



Sudan’s Southern Kordofan Problem: The Next Darfur?
Crisis Group Africa Report N°145, 21 October 2008

Page 7

allow Saeed to appoint his own staff, leaving him with
no choice but to work with his predecessor’s appoint-
ees. Due to the mistrust created by the division of the
original ministry, the state government has been unable
to take important executive decisions on reconstruc-
tion priorities. The state legislative council has also
been paralysed. In September 2008, serious disagree-
ment over control of the budget between the governor
and the economy and investment minister on one side
and the finance minister on the other side led the gov-
ernor to fire Saeed and close the finance ministry for
several weeks in September. While the governor, who
also felt threatened by Saeed’s investigation of con-
struction contracts, said the dismissal was based on
a decree from First Vice-President Salva Kiir, the
SPLM state leader Daniel Kodi insisted the decision
was taken without consulting the party.*

Power sharing has been implemented at legislative
and executive levels but not in the civil service. The
civil service commission is still not functioning, either
in the state or countrywide. A prominent businessman
in Kadugli told Crisis Group: “The NCP does not
want transparency, and that is why it has delayed civil
service reform to incorporate SPLM personnel”.*’
The state’s senior civil servants are affiliated to the
NCP and serve its interests.®® Delay in establishing
the commission is a key issue in the Nuba Mountains,
reinforcing a wide belief that the NCP is blocking
accountability and transparency in governance, which
in turn is a major obstacle to stability in the state.* As
a result, it has not been possible to unify government
structures and combat corruption in the west, south and
SPLM-controlled areas, leaving the state government
in chaos and at the mercy of the NCP-appointees.
Closure of the finance ministry and dismissal of its
minister was a serious backward step, with potential to
aggravate further the fragile NCP-SPLM relationship in
the Nuba Mountains and paralyse the state government.

Post-war recovery programs are not in place to allevi-
ate poverty and respond to the needs of IDPs return-
ing to their communities and militias going through
demobilisation and reintegration. This has left a lim-
ited number of international and local civil society
organisations to cope, while causing the tribes to feel
their livelihoods are threatened. The absence of equi-
table resource distribution feeds growing mistrust

*®Kodi said this to Miraya FM radio, http://home.kpn.nl/
ende0098/Aurticles/20081003.html.

% Crisis Group interview, civil engineer and contractor, South-
ern Kordofan, February 2008.

* |bid.

¥ Crisis Group interview, National Council (national parlia-
ment) member from Nuba Mountains, Khartoum, April 2008.

between communities. This is likely to further hinder
implementation of the protocol, including ultimately a
productive post-election popular consultation, while
possibly leading to a resurgence of wider violence in
the state.“

Without well resourced, representative and effective
state government, disputes over land ownership and use,
seasonal routes for livestock and access to grazing land
and water and social and civil services carry serious
risk of conflict. Though Abyei is the most visible
problem in the region, the latent conflict in the Nuba
Mountains and the western areas of the Misseriya tribe
also have the potential to destabilise the country.* The
way these matters are resolved will influence other areas
with similar troubles along the North-South border,
such as those between the Rezeigat of south Darfur
and Dinka of Bahr Ghazal over Hufrat al-Nehas (the
copper mines), and the Shuluk and Dinka with the
Arabs of White Nile over the areas of Wad-Dakuna.

2. Census concerns

The Nuba further argue that in the current environment
of insecurity and with many IDPs not yet back home,
the April 2008 census results do not accurately reflect
their size and their claims to representation and
resources. Before that census, many Nuba in SPLM-
controlled areas insisted it be delayed, arguing that the
NCP was deliberately creating conditions that made
return difficult, and there was no guarantee it would
be thorough and fair. But, they eventually concluded
that they could only get to elections, which were in
their interest, by participating.

Nuba IDPs who failed to return before the census were
not counted as living in the Nuba Mountains, to the
advantage of the Arabs there. Those Arabs, though
affected by the war, had not experienced the same
levels of displacement. The Nuba fear the NCP, with
its history of manipulation of such processes, might
rig the census to make Arabs appear in the majority,
not only in the state, but also within the Nuba Moun-
tains. A director of a local NGO working to establish
and support community-based organisations said, “we
believe that our communities are not ready for the census,
but when it happens, it must be seen as fair and well
monitored, because it is important for us to have our

0 Crisis Group interview, NCP senior state government offi-
cial, Kadugli, February 2008.

* Crisis Group interview, senior state government official,
February 2008.
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complete rights in the future. If the NCP rig it in a bad
way, our people will not stand still...”*

It remains to be seen what the results of the still
unpublished April 2008 census will be, but after the
counting was finished, many Nuba were persuaded that
insecurity in the Nuba Mountains was being deliber-
ately maintained by the state government and the NCP
in order to keep IDPs from returning before the general
elections. According to a Nuba SPLM leader in
Kadugli, many IDPs will wait for those results before
deciding whether to resort to “other means” — mean-
ing a possible resumption of hostilities.** Some Nuba
argue that the July 2008 visit by a senior NCP/SPLM
delegation to the Nuba Mountains, three months after
the census was conducted, was essential but three years
late.** The progress it produced, had it come earlier,
would have made the census acceptable to the Nuba,
particularly those living in SPLM-controlled areas.

3. Real progress?

In July 2008 Malik Agar (governor of Blue Nile state
and SPLM vice-president) together with Ahmed Haroun
(state minister in the humanitarian affairs ministry) and
Governor Omer Suleiman and his cabinet visited the
SPLM-controlled areas of the Nuba Mountains — the
first time a governor from the NCP had done so since
the SPLA captured them during the war — and opened
space for dialogue between the state government and
SPLM-controlled areas. Until then, the NCP governor
and his officials had been kept out by SPLM obstruc-
tion and the precarious security situation.

The main focus of the delegation, which visited Jullud
and Kauda, was on integration of the government and
civil services and energising the DDR process for both
government- and SPLA-affiliated militias. The two
parties also agreed to form a joint state committee to
integrate the civil service, including police. The dis-
armament, demobilisation and reintegration (DDR)
commissions for North and South followed with simi-
lar visits and will soon start a pilot project aided by
UNMIS.

In August 2008 the joint state integration committee®
spent ten days in SPLM-controlled areas and inter-
viewed SPLM administrative personnel who had been
proposed for integration. The committee intends to visit
all areas under SPLM control and then submit its
findings to the council of ministers. According to a
senior Western diplomat, the state is prepared to inte-
grate 4,400 administrators from the SPLM areas, but
despite overall satisfaction with this, SPLM adminis-
trators remain uncertain that the integration plan will
be fully implemented.*®

The summer developments disguise extensive techni-
cal difficulties in the integration process. Until August,
areas such as Kouda and Jullud remained under SPLM
control, with separate systems for implementing the rule
of law and providing social services, including public
health and education. Primary health care is free in
SPLM areas but not in NCP-controlled areas. In areas
under SPLM control, schools follow south Sudanese,
Kenyan and Ugandan curriculums, which differ from
those in the North. Many Nuba fear their children in
government-controlled areas risk being influenced by
the NCP’s Islamist agenda.”” Some argue that main-
taining their own school system restores Nuba pride,
by facilitating recovery of cultural rights and identity.
However, this is not sustainable without institutional
support. The current system is built on voluntarism,
supported by temporary relief programs.

The state has no funds to accelerate integration or start
rehabilitation aimed at providing services. Resources
are consumed by the inflated administration’s salaries.*®
The central government should be prepared to allocate
funds for social services in the newly integrated areas,
while embarking on state administrative reform.*
Equitable distribution of resources, peace dividends
and proper integration would bolster effectiveness and
help reduce corruption, as well as address insecurity
and tribal reconciliation. The national unity government
should establish an executive development committee,
with strong representation from each locality in the
state, to oversee equitable distribution of resources,

*2The director was alluding to renewed insurgency in the Nuba
Mountains but declined to give more details. Crisis Group in-
terview, general director, local NGO, Nuba Mountains, Kadu-
gli, February 2008.

*Crisis Group interview, senior Nuba SPLM figure,
Kadugli, June 2008.

* Crisis Group interview, director of an NGO working in Nuba
Mountains, Nairobi, October 2008.

**In July 2008, the NCP and SPLM agreed to form a joint
committee to oversee integration of the various administra-
tions into the Southern Kordofan state government.

*® Crisis Group interview, senior diplomat, Western embassy,
Khartoum, August 2008

*"The two education systems are supported by UNICEF and
other international agencies.

*The many superfluous positions in the local and central
administrations eat up money that could otherwise be used to
finance the newly integrated posts. However, this is unlikely
without a lengthy process of administrative reform.

*Crisis Group interview, Western diplomat, Khartoum,
August 2008.
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develop priorities, plan action and eventually institute
implementation.

The relationship between Kouda, Jullud, Kadugli and
Juba has improved, and the disconnect between the
SPLM-controlled areas and the SPLM in Kadugli and
Juba has been reduced, by the gradual implementation
of the protocol, including integration of government
administrations, not least the police. Reconciliation
between communities will be more difficult, however,
and the prospects for political mobilisation on ethnic/
racial lines ahead of the general elections (whether
those are held in 2009 as envisaged in the CPA or post-
poned) has not disappeared. The gains from adminis-
trative integration are thus extremely fragile.

C. LAND GRIEVANCES

The native administrations® were designed during the
Anglo-Egyptian condominium primarily as an instrument
of rural pacification, with responsibility for local and
tribal conflict prevention and reconciliation. As such,
alongside limited judicial authority on issues related
to customary law, its leadership held key functions in
the allocation, regulation and enforcement of land
rights. Since 1989, Khartoum has used native admini-
strations to further a state-led policy of military mobi-
lisation, granting authority to native administrations
and giving land to tribal populations willing to ally with
the government against rebels. This has politicised
land claims and explains the failure of traditional con-
flict resolution mechanisms to prevent the degradation
of inter-tribal relations.

Many Khartoum government policies against the Nuba
were first instigated in Southern Kordofan by the cur-
rent state governor, Omer Suleiman, when he directed
the peace department in the Greater Kordofan govern-
ment in the early 1990s. He has been accused by both
Arab and Nuba tribal leaders of responsibility for
implementing the regime’s policy of dismantling the
native administration system in the Nuba Mountains
as well as in other dars (homelands) such as Dar
Misseriya.”* He facilitated Arab resettlement in Nuba
territory there — and expanded NCP control — by trans-

forming their small omudiyat (sub-chiefdoms) within
the Nuba territories into emirates. >

In fact, both Nuba and Arab chiefdoms were divided,
weakened or dismantled by removing them from tribal
leadership. The oumda became an amir (prince) in his
own right, reporting directly to the local government.
In the case of the Nuba, each emirate has been
allowed autonomy from the Nuba tribal chiefdoms.
The newly-settled Misseriya dominated the Abu Junuk
area, undermining the native administration of the
local Nuba.

Moreover, during the early stages of the NCP regime
and the intensification of the civil war, Arabs were
mobilised and armed to fight. Nuba communities in the
lowlands had to flee, and their land was redistributed
without proper compensation as part of large agricul-
tural schemes for mechanised farming.* Up to 1996,
the Nuba Mountains were subjected to a scorched earth
policy of forced migration implemented by the social
planning ministry which amounted to ethnic cleansing.
Between 1991 and 1996, teachers, native leaders and
other local elites were targeted and disappeared.>
Children were taken by government forces or Arab
militias to Hamash-kureb and Bara (North Kordofan)
under the pretext of social planning.*

%0 A Sudanese state is headed by a wali (governor) and divided
into localities, each administered by a commissioner. A local-
ity is sub-divided into units administered by an executive man-
ager. The native administration is integrated into the locality
and administrative unit system, with its own department in
the local government ministry.

>! Crisis Group interview, Nuba meek (paramount chief), Kadu-
gli, February 2008.

*2|n the NCP’s early years, the demographic policy was widely
attributed to the social planning ministry, which it formed in
1990/1991, with the aim of weakening the foundations of tra-
ditional parties and advanci