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The project to end genocide and crimes against humanity

Political Economy of African Wars Series

The Enough Project is launching a new series of in-depth, field research-driven reports on the dynamics
of profit and power fueling war in the Horn, East and Central Africa. Violent kleptocracies dominate the
political landscape of this region, leading to protracted conflicts marked by the commission of mass
atrocities by state and non-state actors. Enough's Political Economy of African Wars series will focus on
the key players in these conflicts, their motivations, how they benefit from the evolving war economies,
and what policies might be most effective in changing the calculations of those orchestrating the
violence—including both incentives and pressures for peace.

1 The Enough Project e enoughproject.org



enhough

The project to end genocide and crimes against humanity

COVER PHOTO: A group of armed youth walk along a
road in Jonglei, South Sudan in June 2013.
Photo Credit: Justine Fleischner

By Justine Fleischner
June 2015

In South Sudan, efforts to broker peace are not succeeding. This is in large part because the neighboring
countries most involved in the peace process have not yet utilized their unique economic leverage to press
for the concessions necessary for peace. The warring parties have little interest in making such
compromises in a current environment where there is no cost for not doing so. Neither the region nor the
international community have held South Sudan’s leaders to commitments made at the negotiating table,
including nine signed agreements to cease hostilities,* all of which have been violated within days.? The
region has repeatedly warned that it will impose punitive measures,® but willingness to take action on
South Sudan has been undermined by a web of political and economic relationships linking regional elites’
interests to those of South Sudanese politicians.

While the peace process drags on, fighting on the ground continues, including targeted killings based on
ethnicity, rape, the recruitment of child soldiers, and other war crimes.* Continued inaction—including
the decision to delay the release of the final African Union Commission of Inquiry report detailing atrocity
crimes committed by both sides since the conflict began on December 15, 2013—has reinforced a culture
of impunity for South Sudan’s warring elites.® Limited sanctions designations made by the United States,®
European Union,” and Canada® against field commanders for their role in attacks against civilians have
had little impact on battlefield calculations, given the limited financial exposure of commanders outside
the region. The unanimous adoption of a globally enforceable sanctions regime by the U.N. Security
Council,® which regional countries would be obligated to enforce, has so far not named anyone.
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Furthermore, although the African Union Peace and Security Council called for “urgent steps” by the U.N.
sanctions committee in May 2015,'° no action has been taken at the regional level, leaving the funding
flows for the conflict mostly untouched and the regional power dynamics that support the conflict intact.

A mixture of effective sanctions and other forms of economic pressure, limiting the warring parties’ ability
to access or move funds obtained through state corruption and other forms of illicit income, coupled with
incentives for regional players to end their support to the warring parties, could fundamentally alter the
calculations of the warring parties. Targeted sanctions are a priority for South Sudan, because freezing
the assets of leaders of the warring factions and the networks that enable them would substantially
diminish their ability to conduct the war effort on the ground and create some level of accountability for
ongoing atrocities. In South Sudan, informal patronage networks established during the civil war were
formalized as a kleptocracy when the interim South Sudan administration was established after the North-
South peace deal, and the systemic corruption only deepened upon independence in 2011. Individual
elites have used their positions in the military and government for patronage and their own personal
economic benefit.!! By targeting the elite networks and interests that fund and fuel the conflict, the
international community can ensure that the leaders of South Sudan’s government and armed opposition
also have to begin to bear the cost of war.

This report describes the regional economic dynamics of the conflict in South Sudan and the opportunities
for peace through regional action, aligning regional economic opportunities and interests with efforts to
break the impasse in negotiations. The Intergovernmental Authority on Development (IGAD), leading the
peace process, is deeply committed to regional stability and economic development. That said, in the past,
IGAD member states have often pursued their own national economic interests as disconnected from and
more valuable than regional cooperation.!? In recent years, the region has realized the benefits of
economic integration and initiated a number of multi-country infrastructure development projects
(discussed in further detail below). These projects rely on international support and investment, but to
attract the needed foreign investment, international donors will need these regional players to comply
with international banking standards and financial obligations, and this should include sanctions
enforcement.

There are regional motivations to end the conflict that have not been emphasized sufficiently. The conflict
in South Sudan has come at a high cost to the region®? in terms of lost economic opportunities in trade
and investment, refugee flows,* and military expenditures, particularly for Uganda.'® Uganda also relies
on South Sudan as its most important export market.’® Kenyan banks form the backbone of the South
Sudanese economy and facilitate the bulk of financial transactions in the region.” Ethiopia is less
economically entangled in the conflict, but it is diplomatically deeply invested in mediating regional
tensions and maintaining its leadership role as the chair of IGAD. Finally, Sudan is invested in not only
cutting off South Sudanese support to the Sudanese armed opposition but also maintaining its exclusive
access to South Sudan’s oil wealth. Personal business interests are also a factor, including those of friends
and family of regional heads of state.!®

Uganda, Kenya, Ethiopia, and Sudan also have collective development interests in regional infrastructure
projects, such as the Northern Corridor network to expand Kenyan port access at Mombasa, the Lamu
Port Southern Sudan-Ethiopia Transport (LAPSSET) Corridor to expand Kenyan port access at Lamu, and
the Ethiopian Grand Renaissance Dam, which will provide hydro-electric power across the region,



including to Sudan.® Without access to South Sudanese markets and the country’s natural resource
wealth, these projects will fall short of the ambitious vision of regional heads of state for economic
development and integration in the region.

While regional sanctions enforcement is essential to change the calculations of the warring parties, these
competing economic and political interests have hamstrung regionally led negotiations. Uganda has
actively lobbied against sanctions and an arms embargo at the United Nations, given its military presence
in South Sudan.? There are also concerns among regional leaders that sanctions could negatively impact
regional investments in South Sudan, such as those made by Kenyan banks.?! Outside pressure must be
brought to bear to resolve regional tensions that have prevented action on promised punitive measures.
Sanctions enforcement should be something these governments perceive to be in their interest to
prioritize.

Given the threat that protracted conflict presents for stability and foreign investments, there are
opportunities to align the agendas for peace, security, and development in the region—despite the
challenges outlined above. The Chinese have backed direct talks?? and dispatched infantry forces to a U.N.
peacekeeping mission for the first time.?® China’s state-owned National Petroleum Corporation (CNPC)
holds a 40 percent stake in South Sudan’s oil extraction facilities that remain the government’s key source
of revenue.?* China therefore has unique economic leverage and should be intensively engaged by the
United States to exert that economic leverage as a key partner in the expanded peace process, including
maintaining and enforcing a moratorium on weapons shipments to the government of South Sudan.®

In order to build regional support for targeted sanctions enforcement, the Enough Project recommends
that the U.S. and other international partners focus on cutting off the money flows that fuel the conflict,
building political will and technical capacity for regional sanctions enforcement, and working with regional
players to build economic and political incentives for peace:

Enforce regional sanctions; create regional incentives

1. Backed by additional unilateral targeted sanctions designations and a push at the U.N. Security
Council for multilateral designations, the United States should lead a diplomatic effort to build
regional support for targeted sanctions enforcement. The United States should deploy other
possible financial pressure tools in order to reduce the warring parties’ ability to pay for the
conflict and to reduce the incentive to wage war.

2. The United States should work with China and with regional governments to align the region’s
economic development agenda with an end to the conflict in South Sudan. To encourage steps
towards sanctions enforcement and further meeting of international legal and financial
obligations, the United States, China, and other relevant donors and multilateral institutions
should discuss making these a necessary step towards increased donor funds and foreign
investment in infrastructure development projects that would improve shared economic progress
in the region.

3. The U.N. Security Council should adopt a global arms embargo to limit the flow of weapons and
ammunition to the warring parties.



Build capacity for ongoing sanctions enforcement

4. The U.S. government should increase its own intelligence gathering in support of targeted
sanctions, and the United States should intensify coordination with civil society, other
governments, the U.N. Security Council, and the IGAD region to trace the assets of key influential
elites on both sides of South Sudan’s civil war to ensure that the right people can be identified
and sanctions can be effectively enforced.

5. The United States, European Union, and other donors should expand their existing capacity-
building efforts in the region beyond their current focus on anti-money laundering and counter-
terrorist financing to prioritize efforts to strengthen Kenya, Uganda and Ethiopia's legal,
regulatory and technical capacity to enforce sanctions imposed by the U.N. Security Council .2

6. International donors should prioritize funding to civil society organizations in South Sudan,
Uganda, Kenya, Sudan, and Ethiopia that are dedicated to combating impunity for economic
crimes, pursuing transparency agendas, and urging regional sanctions enforcement.?’

End the regional political tensions driving conflict

7. International partners engaged in the peace process should ensure that regional tensions and
support to the warring parties do not continue to extend the conflict. Chief among these tensions
is the long-standing dispute between Uganda and Sudan. Any peace deal should include specific
provisions on a timeline for withdrawal of Ugandan troops and an end to Sudan’s support for the
Sudan People's Liberation Army (In Opposition) (SPLA-IO).

At the outset of South Sudan’s civil war in December 2013, regional states intervened under the auspices
of IGAD to sort out a diplomatic solution to the crisis. After 15 months of regionally-led negotiations, from
January 2014 to March 2015, with former Ethiopian Foreign Minister Seyoum Mesfin and Kenyan Gen.
Lazaro Sumbeiywo, the warring parties failed to reach an agreement on the core issues related to the
political transition.?® Even direct talks between South Sudanese President Salva Kiir and SPLA-IO leader
Riek Machar, mediated by Ethiopian Prime Minister Hailemariam Desalegn and Kenyan President Uhuru
Kenyatta, were unable to break the impasse in negotiations. An agreement has not been reached because
there are incentives to fight that outweigh the incentives for peace. The region has thus far been unwilling
to affect the parties’ calculations by imposing the long-promised regime of asset freezes, travel bans, and
an arms embargo?® that would make it more difficult to sustain the war effort on the ground.

In order to increase pressure on the warring parties, the process has been expanded. The process now
includes five A.U. member states, specifically Nigeria, Rwanda, South Africa, Chad, and Algeria, as well as
representatives from the United States, the United Kingdom, and Norway (the “Troika”), as well as the
United Nations, the European Union, and China. Under this expanded “IGAD plus” process, which includes
additional parties to the negotiations,*® there is an opportunity to bring multilateral pressure to bear on
the warring parties. There is also an opportunity to de-escalate the regionalization of the conflict,
particularly the Ugandan military intervention in support of the South Sudanese government and
Sudanese support to the SPLA-IO, including resupplies of ammunition.3' As the conflict drags on,
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neighboring states risk being drawn further into the conflict with dire security and economic
consequences for the IGAD region. As part of negotiations, international partners should facilitate
agreement on a timeline for the withdrawal of foreign forces from South Sudan and enforce a global arms
embargo to limit the flow of weapons and ammunition to the warring parties. As one Ethiopian diplomat
warned, “the longer the conflict continues, the more difficult it will be to contain.”32

Despite the clear costs of war to South Sudan and the region,3* competing political and economic interests
have limited regional support for targeted sanctions as a diplomatic tool to force the concessions
necessary for peace and ensure that agreements made at the negotiating table are implemented on the
ground. As one regional expert noted, “as long as regional disagreements continue, the warring parties
will seek to take advantage of the situation.”** Such dynamics are deeply problematic in a region beset by
internecine war that has tried to take dramatic steps towards regional economic integration, including
ambitious cross-border infrastructure development projects. Efforts to align the peace, security, and
regional development agendas may have the greatest chance of building political will for peace.

Targeted sanctions enforcement is an essential part of the regional opportunity for peace. This requires
partnering with regional governments to ensure the appropriate technical capacities exist to trace, seize,
and freeze the assets of designated individuals. While significant gaps remain in terms of financial
transparency and accountability in the IGAD region, efforts to meet international financial obligations to
attract foreign investment and improve regional compliance with international banking regulations have
made some progress in recent years. Kenya, which has the largest banking sector in the region, and
Ethiopia, in particular, have made progress to improve financial transparency and accountability in
cooperation with international development partners to combat money laundering and terrorist financing
in the region.®

In order to better understand the regional dynamics playing out in South Sudan’s civil war and the options
for increasing economic pressure towards peace, including regional sanctions enforcement, this paper
analyzes these regional interests and the ways they have shaped each country’s intervention strategy and
engagement with the international community on South Sudan. The paper focuses on Uganda, Kenya,
Ethiopia, and Sudan as the key players in the peace process and the region. The report analyzes their
political and economic interests, including private business interests and rumors that abound on
backroom deals and regional alliances. The analysis is based on dozens of interviews with regional experts,
diplomats, government officials, civil society leaders, and economists. Leading regional experts in Uganda,
Kenya, and Ethiopia also contributed their own independent analysis to inform this research. The interests
of Uganda, Kenya, Ethiopia, and Sudan are described, followed by a discussion of the policy implications
these interests present, focusing specifically on economic incentives and pressures to align regional
interests with targeted action against the perpetrators and enablers of economic and atrocity crimes in
South Sudan.

Uganda is the most significant external player in South Sudan, given its direct military intervention in
support of the government in Juba days after the conflict broke out. As one regional official explained,
“[President Yoweri] Museveni now holds the trump card over the government [of South Sudan].”3¢ Due
to its key military, economic, and political interests, Uganda is unlikely to readily enforce targeted
sanctions—including an arms embargo—against its allies in Juba unless sustained multilateral pressure
and engagement addresses Kampala’s core concerns and interests. Uganda’s direct military involvement
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in the conflict and the notably opaque legal and financial terms of support to the government of South
Sudan may also risk scrutiny as part of investigations into the financing of the conflict. Uganda’s
intervention in South Sudan initially drew widespread regional and international support for the
protection Ugandan forces provided to foreign nationals and international interests, but IGAD has since
become divided on Uganda’s role in the conflict. The main issue is historic tensions between Ugandan
President Museveni and South Sudanese SPLA-IO leader Riek Machar, particularly for Machar’s support
to the anti-Kampala Lord’s Resistance Army (LRA) and his rebellion in 1991 that led to years of fratricidal
killing in South Sudan. President Museveni and Machar have not engaged in direct talks since the conflict
began, and President Museveni has intervened in negotiations to advocate on behalf of President Kiir’s
executive authority during the transitional period.?’

Given the close ties and strong strategic interests of Uganda in South Sudan, at the outset of the crisis,
the Ugandan People’s Defense Force (UPDF) was deployed to South Sudan. In an interview in January
2014, President Kiir told The Wall Street Journal, “| as the head of this government requested them to
assist,”® although some South Sudanese leaders in Uganda claimed there had been no formal request by
President Kiir to President Museveni,?® and Ugandan government representatives rejected allegations
that President Museveni had sent forces to support President Kiir.*® There are also allegations of
suspected payments from the government of South Sudan to Kampala for the UPDF’s deployment in South
Sudan,* although allegations about these suspected payments could not be independently verified by
Enough, and claims to this effect were denied by senior authorities within both governments.*? Close ties
between South Sudanese and Ugandan officials and military officers reflect important long-standing
alliances among key power players that have countered powerful Sudanese influence in the region for
decades.”® The UPDF has historically provided training and mentoring to SPLA officers,* and many South
Sudanese military officers have their homes and families in Kampala.* Significant shared business
interests, including trade and remittances, as well as transnational infrastructure projects between
Uganda and South Sudan, have also shaped perspectives in Uganda on support for targeted sanctions for
South Sudan.*®

Uganda’s military support to the government of South Sudan

Uganda’s military support to the government of South Sudan makes it unlikely that Kampala will willingly
enforce targeted sanctions against South Sudanese officials or comply with an arms embargo.*’ The
Ugandan government officially acknowledges the presence of around 3,000 troops in South Sudan—three
battalions and one company.* Other sources suggest that number is likely much higher.* Sources tell the
Enough Project that the Ugandan government has relocated significant air and ground assets from
Entebbe, near Kampala, to Gulu in northern Uganda, where these assets are now closer to the capital of
South Sudan than they are to the capital of Uganda.>® Uganda’s intervention in South Sudan initially drew
widespread support particularly for the UPDF’s assistance with evacuations of foreign citizens,! but as
the conflict has progressed, the UPDF presence in South Sudan has become a major point of contention
within IGAD.>2 In April, in response to regional and international concerns, Uganda and South Sudan
formalized their military cooperation under a Status of Forces Agreement (SoFA) that is renewed every
four months.> The two countries have also reportedly established an arms purchasing deal.>

The Ugandan government is concerned that sanctions against South Sudanese leaders and an arms
embargo on South Sudan would limit its ability to support its allies and protect Ugandan economic and
security interests in South Sudan. An arms embargo would effectively counteract the SoFA and any
military arms purchasing arrangement the two countries may have in place, and an embargo could also
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potentially expose Kampala to international scrutiny and jeopardize its relations with the United States.>®
Regional journalists and analysts also suggest that investigations into alleged human rights violations and
war crimes committed by all sides, could potentially implicate the government of South Sudan,*® as well
as UPDF officers in South Sudan for their direct support of the SPLA. For example, the reported discovery
by U.N. experts of cluster munition remnants near the South Sudan town of Bor have prompted calls for
the governments of both South Sudan and Uganda to support independent investigations.>’

The UPDF intervention in South Sudan has complicated Uganda’s role in the mediation process as well.
Uganda is a significant player in tipping the balance of the civil war towards the South Sudanese
government. Uganda has also complicated the interests of the international community by rescuing
foreign nationals, securing the airport in Juba, and helping the South Sudanese government recapture Bor
when the conflict first broke out.>® The breakdown in command and control and defections from the
national army to the opposition forces allowed the opposition to make significant military gains early,
including in Juba and Bor,® the historically significant state capital of Jonglei, where Dinka civilians were
massacred by Machar’s forces in 1991. The ferocity of the fighting also posed an immediate security threat
to foreign nationals in South Sudan. The UPDF captured and secured Bor, allowing foreign nationals,
including Americans, Ugandans, Kenyans, and other citizens to evacuate, many by way of the Juba-Nimule
road connecting South Sudan and Uganda.®® UPDF protection of these foreign interests appears to have
garnered the support of the United States and regional states.?! Given the close relationships between
Juba and Kampala, and President Museveni’s distrust of Machar, it may be difficult to convince Uganda to
withdraw its troops before a final political settlement is reached and Uganda’s core economic and security
concerns are addressed.

Furthermore, Uganda is a key supporter of the U.S. counterterrorism agenda in the region and protected
foreign nationals and interests at the outset of the conflict. Interviews with regional diplomats and
analysts revealed a perception that the U.S. has not exerted the necessary pressure on President
Museveni to limit his military and diplomatic intervention in the conflict. The extent to which the United
States has attempted to influence Uganda’s position is unclear, but allegations of increased Ugandan
troop numbers and the opaque legal and financial modalities of Uganda’s support to the government of
South Sudan have presented a stumbling block in negotiations that requires multilateral diplomatic
engagement to resolve. So long as President Kiir has the strong military and diplomatic backing of
President Museveni in the region, there is no reason for the government of South Sudan to cede to the
demands of the armed opposition.

Suspected payments from the government of South Sudan to Uganda for military support

One of the most problematic allegations circulating in the region concerns the terms of payments
suspected of being made by the government of South Sudan for the deployment of UPDF troops.? Senior
officials from both governments deny these allegations, and Enough was unable to independently verify
that such payments had been made. A regional analyst suggested, however, “Uganda is not doing this for
free.”®® Recent figures published by Uganda’s The Observer suggested the cost for the UPDF deployment
in South Sudan could be 16.2 billion Ugandan shillings ($5.3 million) for Ugandan taxpayers in the next
financial year.®* The Ugandan Minister of Defense, Crispus Kiyonga, refused to disclose the total cost of
the war and said, “If | go into all those details, it would jeopardize the mission and it would be very
dangerous to those soldiers in South Sudan because the enemy shall have got some leads.”®® According
to the SoFA, the government of South Sudan is only responsible for covering the cost of food and fuel for
UPDF soldiers in South Sudan, and soldiers receive their normal salaries, according to sources interviewed
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by Enough.® Nevertheless, top officials on both sides have denied any payment.® The suspected
circumstances of the alleged off-budget payments, if confirmed, could pose another serious barrier to
Uganda’s willingness to enforce targeted sanctions.

Elite military and economic ties to counter Sudanese influence in the region

Today’s military and financial partnerships between Juba and Kampala stem from historically close
ideological alliances between a longstanding group of South Sudanese and Ugandan leaders, which have
countered powerful Sudanese alliances in the region for decades. This alliance further makes Ugandan
support for sanctions on the government of South Sudan unlikely. Ugandan and South Sudanese elites
share a long history from the independence movements of the 1980s. President Museveni was an early
supporter of the Sudan People’s Liberation Movement/Army (SPLM/A) and of the movement’s leader, the
late John Garang.%® President Museveni has opposed South Sudanese opposition leader Riek Machar, both
for his alleged support of the anti-Kampala LRA and for his persistent close ties to Sudanese President
Omar al-Bashir.®® President Museveni is also deeply opposed to Machar because of Machar’s rebellion
against the SPLM/A in 1991. The rebellion set off years of fratricidal killing between forces allied with
Machar and those loyal to Garang. The bloody massacre of Dinka people in the town of Bor in Jonglei
state, occurred amid this rebellion, during which time Machar was allied with Khartoum. Machar’s
betrayal of the South Sudanese liberation movement, and his subsequent support to the LRA, has
solidified President Museveni’s deep opposition to Machar’s return to power.

The historic ties between Ugandan and South Sudanese officials remain strong today and have resulted
in continued mutually beneficial military and business exchanges. These ties complicate Ugandan support
for sanctions. The UPDF continues to provide training and support to SPLA soldiers and senior officers in
Kampala.”® Many senior SPLA commanders—including the current Chief of General Staff and former
governor of Northern Bahr-el-Ghazal, Gen. Paul Malong—maintain their homes and families in Kampala.”™
Some of the personal relationships between Ugandan and South Sudanese officials allegedly extend to
the procurement of supplies, foodstuffs, and military equipment for the SPLA.”? South Sudan and Uganda
reportedly formalized a military arms purchasing deal in October 2014.7® President Museveni’s brother,
Gen. Salim Saleh (born Caleb Akandwanaho), also holds the South Sudan portfolio at Uganda’s State
House, and regional experts suggest he has business interests in South Sudan as well, although Enough
could not independently verify these claims.”® He also leads the unofficial Uganda Peace Support Team
for South Sudan, which has met with SPLA-10.”°

Investment, cross-border trade, and remittances between South Sudan and Uganda

While the military relationship between Uganda and South Sudan may be the most geo-strategically
significant factor influencing Uganda’s opposition to targeted sanctions, it is not the only consideration.
According to a report published by the British research organization Overseas Development Institute
(ODI), while Uganda has a liberalized economy and has invested heavily in courting foreign investors,
those who hold political power “make easy use of public resources to secure opportunities in business
sectors” for themselves.”® Regional experts and businessmen interviewed for this research provided
anecdotal evidence of strong business relationships between the Ugandan government and government
officials in South Sudan, leveraging informal relationships between government officials and military
officers to make business deals and secure investments.”’ Therefore, freezing the money and assets of
South Sudanese officials may require the government of Uganda take action against allies while the UPDF
is still deployed inside South Sudan.
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While longstanding business and military ties may greatly impede Ugandan action on sanctions,
macroeconomic factors and remittances might provide opportunities for motivation. Economic ties
between South Sudan and Uganda extend beyond elite business interests. The conflict has negatively
impacted both economies at a macro level. South Sudan is Uganda’s most important export market.”® As
a direct result of the conflict, Uganda’s annual exports to South Sudan have fallen by about 60 percent.”®

The Ugandan economy also receives millions of dollars each year in remittances from Ugandan expatriates
working in South Sudan.®’ By 2010, there were up to 12,000 Ugandan nationals officially registered as
residents in South Sudan.®! Between 2008 and 2013, personal remittances received by Uganda from South
Sudan totalled $626.85 million.82 In 2013, remittances from South Sudan made up more than 10 percent
of Uganda’s total foreign remittances.® In 2014, Ugandan remittances sent from South Sudan totaled
$104.34 million.* Restoring and increasing broad cross-border trade and addressing the decrease in
remittances may provide an opportunity to galvanize domestic support for sanctions enforcement.

Transnational infrastructure development projects and oil sector investment

Uganda and South Sudan, along with their neighbors, have invested in several multi-country infrastructure
development projects. Regional experts have suggested that in the interest of regional economic
cooperation, leaders of regional states are unlikely to want to sanction their South Sudanese counterparts.
For example, Uganda and South Sudan are both invested in the Northern Corridor linking Uganda,
Rwanda, Burundi, and South Sudan with access to the Kenyan port at Mombasa. The Northern Corridor
Integration Projects (NCIP) initiative seeks to improve regional cooperation and coordination on oil
infrastructure and transportation networks critical to facilitating economic trade and investment in the
region. South Sudan is particularly invested in the Standard Gauge Railway line and an East African oil
pipeline, which would reduce South Sudan’s dependence on the Port Sudan pipeline and Khartoum.® The
African Development Bank (AfDB) funding for the NCIP requires that several countries be jointly involved
in the project, making South Sudan’s participation crucial, according to one senior official at the Ugandan
Ministry of Foreign Affairs.2¢ The AfDB funding model suggests the South Sudan conflict will only further
delay regional ambitions for economic cooperation and integration to attract foreign investment and
donor support. In spite of the civil war, President Kiir has continued to participate in Northern Corridor
meetings alongside regional heads of state, including the day after the final rounds of the IGAD peace
talks collapsed in Addis Ababa. President Kiir flew to Kigali, where regional heads of state issued a
statement on progress made towards funding goals.8” As shown by President Kiir’s participation in the
March summit in Kigali, there is little interest among regional leaders in making South Sudan’s
participation in these projects conditioned on peace.

Uganda in particular sees South Sudan as an important partner and President Kiir as an important ally for
advancing East African economic integration, including an oil pipeline and refineries in Uganda.®® South
Sudan has applied for membership in the East African Community (EAC), which would facilitate closer ties
with Uganda, Rwanda, Kenya, and other EAC member states, further marginalizing Sudanese influence.
The region is particularly interested in courting Chinese, Russian, and Japanese investors who are also
interested in accessing South Sudan’s oil wealth.%9 One perspective on the conflict is that oil interests have
divided the region between Uganda and Kenya (seeking support from an East African pipeline from
President Kiir) and Sudan (looking to maintain its access to oil and transit fees through Machar). While
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these business ties are not so cleanly established in reality, as China has investments across the region,
competition over access to South Sudan’s oil wealth is seen as a significant factor influencing discussions
behind the scenes.®®

If the region’s increasing economic ties with Russia® in particular continue to grow, this could further
undermine support for sanctions and an arms embargo at the regional level and on the U.N. Security
Council unless the regional peace and security and economic development agendas are aligned in the
region. President Kiir's support for the EAC and Machar’s ties to Khartoum®? further underscore the way
in which a final political settlement will affect political alliances and economic cooperation in the region.

Diplomacy in support of Uganda’s military intervention in South Sudan

Ugandan military, political, and economic interests have prompted Kampala to lead a diplomatic push in
the region and at the United Nations in New York in support of the government of South Sudan.®® Multiple
regional sources allege that during the August 2014 meeting of regional heads of state, President
Museveni introduced last-minute changes in the negotiating framework to shore up President Kiir's
executive authority as head of state and limit the influence of the position of prime minister offered to
Machar. Sources tell Enough that representatives of all seven IGAD heads of state signed the framework
agreement, including President Kiir. Machar refused to sign, and the document was circulated without his
signature.® Sources suggest that Uganda has privately lobbied in New York against U.N. sanctions on
South Sudan.® Earlier, in a public address in 2014, while not naming South Sudan explicitly, President
Museveni said, “the UN should not just blindly pursue the option of placing sanctions on individuals or
referring them to the ICC without holding consultations with the regions affected as this often undermines
the very process of resolving the conflict in question. On the other hand, where the UN has worked in
consonance with regional or sub-regional organizations, there have been tangible positive results as is the
case in Somalia and Burundi.”® The strong support of Uganda, both militarily and diplomatically, has
minimized the need for the government of South Sudan to make major concessions, particularly on the
sharing of executive powers between President Kiir and Machar, which sources knowledgeable about the
August 2014 incident allege that President Museveni has opposed.

In order to bring the conflict to an end and limit its ongoing economic consequences to the region,
President Museveni may ultimately have to accept an arrangement that cedes more ground to Machar
than he would like.

Kenya’s strong business ties to South Sudan, particularly in the banking sector, appear to have influenced
calculations over the potential cost of punitive measures and targeted sanctions on South Sudanese
elites.?” Kenyan banks form the backbone of the South Sudanese economy and facilitate the bulk of
financial transactions in the region.’ Kenya’s national focus on development and the long-standing ties
between business and political elites in Kenya and South Sudan are similar in nature at some levels to
those of Uganda—many South Sudanese officials maintain their homes, families, and assets in Nairobi.
Kenya’s economic strength in the region and stake in large-scale transnational infrastructure development
projects® has also affected its calculations on enforcing sanctions against a neighbor. Like the Ugandan
government, Kenya’s government has prioritized economic growth and investment in regional
infrastructure development projects, including the Northern Corridor and LAPSSET, which could
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potentially include Lamu and Mombasa port access for South Sudan. The focus on economic
diversification and Kenya’s position as the hub for banking and commercial activity in East Africa have
collectively shaped Kenya’s stance towards targeted sanctions.

Nevertheless, there are opportunities to build domestic support for the enforcement of targeted
sanctions through national legislation and high-level U.S. diplomatic engagement. Kenya has partnered
with the U.S. to counter money laundering and counter terrorist financing in the region, and Kenya has
improved banking and financial regulations to attract foreign investment.® These efforts should be
expanded to prioritize the legal, regulatory, and technical reforms necessary to improve sanctions
enforcement.

Kenyan banking and business interests in South Sudan

Kenyan banks form the backbone of the South Sudanese economy, and Kenya’s banking interests in South
Sudan have so far undermined domestic support for targeted sanctions against South Sudanese elites due
to the potential implications on banking interests in South Sudan.'°* Kenya Commercial Bank (KCB), which
is a publically traded company partially owned by the government of Kenya,'%? has had more than 20
branches in South Sudan, including in the state capitals of Bentiu, Bor, and Malakal, although these three
branches were looted and destroyed early on in the fighting.'% In the first nine months of 2013, South
Sudan accounted for around nine percent of the banking group’s total pre-tax profit.}% Kenya’s Equity
Bank, also a publically traded company, has five branches in South Sudan and is one of Kenya’s leading
personal lenders.'% Co-operative Bank of Kenya and CfC Stanbic also have operations inside South Sudan,
and the National Bank of Kenya reportedly plans to expand into South Sudan.!®® Kenyan banks provide
the vast majority of market liquidity and financial services in South Sudan and allow for easy cash transfers
between South Sudan and the region, including remittances from Kenyan workers. %’ While most
transactions between South Sudan and the region are still done with cash, Kenyan banks and foreign
exchange bureaus are increasingly used for these transactions as well.1%®

Misinformation on how sanctions are enforced and a lack of technical know-how and capacity have
undermined support for sanctions in the business and banking sectors.’® In order to ensure banks and
foreign exchange bureaus have good, credible information on the criteria for sanctions designations and
parameters for sanctions enforcement, such information should be widely circulated through official
government channels and outreach with civil society groups. These efforts would reassure banks and
citizens that the majority of transactions between South Sudan and Kenya would be unaffected.

The objective of targeted asset freezes and investigations into the financing of the conflict is not to
paralyze the nascent banking and financial services industry in South Sudan but to support the diplomatic
process and ensure that individuals who finance conflict, commit atrocity crimes, and obstruct the peace
process face consequences for their actions. Unless peace is restored to South Sudan, there is little
opportunity for growth in the financial services sector in South Sudan and for Kenyan business and
geopolitical interests, as the South Sudanese economy continues to collapse due to massive military
spending and falling oil prices and production.!?

The most striking example of regulatory misinformation circulated in Kenya on the potential implications
of targeted sanctions on the banking sector in South Sudan was the September 5, 2014 Kenyan Central
Bank circular released in response to the threat of sanctions against South Sudan’s warring elites.!!! The
circular, co-authored by financial industry regulators, including the Capital Markets Authority, Insurance
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Regulatory Authority, Retirement Benefits Authority, and the Saccos Societies Regulatory Authority,
according to multiple sources, stated that sanctions on South Sudan would negatively impact Kenyan
banking interests in South Sudan.'? The circular has since been removed from the Central Bank’s website,
but its earlier posting is indicative of the kind of internal regulatory resistance to the enforcement of
sanctions designations that exists within the Kenyan banking sector. Regional analysts suggest the circular
was politically motivated to undermine Kenyan support for targeted sanctions on South Sudanese
elites.!® One politician suggested that the circular indicates the kind of undue influence South Sudanese
elites have in Kenya through their relationships in the private and public sectors.'** What is clear is that
the Central Bank has little regulatory desire or popular mandate to make such determinations on
sanctions enforcement and would be obligated to implement policy decisions made by either the Office
of the President or Parliament. Furthermore, in the case of a global sanctions regime, the Kenyan Central
Bank would also be obligated to take steps to come into compliance with designations made by the U.N.
Security Council.'*®> One way to overcome such misinformation is for international regulatory agencies to
outline the obligations and implications of targeted sanctions for Kenyan banks. Credible information on
the limited scope of targeted sanctions might reassure Kenyan banking authorities and clients that their
assets and transactions will not be affected in either Kenya or South Sudan, so long as they do not have
direct ties to funding and fueling the war.

Historic ties between business and political elites in Kenya and South Sudan

Influential relationships between Kenyan and South Sudanese leaders and business elites are long-
standing and have likely influenced Kenya’s reluctance to embrace asset freezes and travel bans that could
potentially harm these relationships. Kenyan leaders played an instrumental role in brokering the 2005
Comprehensive Peace Agreement (CPA) that ended the war between Sudan and the southern Sudan
People’s Liberation Movement/Army (SPLM/A). Top Kenyan general Lazaro Sumbeiywo, who had
mediated the CPA in the early 2000s, was brought out of retirement and appointed one of the key
mediators for IGAD’s South Sudan peace talks along with former Ethiopian Foreign Minister Seyoum
Mesfin. President Kenyatta’s government initially demonstrated strong support for President Kiir, but the
Kenyan government has tried to maintain its impartiality by engaging openly with Machar as well. 1
President Kenyatta also helped secure the release of several high-ranking South Sudanese political figures
who had been detained soon after clashes erupted in Juba in December 2013 and who now live in
Kenya.''” These former detainees have formed a third bloc in negotiations and have been influential in
shaping the policy discussions around the transitional government,!® although their involvement has
been erratic due to shifts in the mediation strategy and in response to demands made by the warring
parties.

South Sudanese elites, including President Kiir and Machar, interact closely with Kenyan political and
business leaders, and these close ties have directly shaped Kenyan policy with regard to sanctions on
South Sudanese individuals.’'® Many South Sudanese expatriates have homes and families based in the
affluent Nairobi suburb of Lavington.? In October 2014, Kenyan Senator Boni Khalwale introduced a bill
in parliament to impose targeted sanctions on South Sudanese elites living in Kenya who are linked to
atrocity crimes in South Sudan. The bill included measures that would freeze individual bank accounts and
deport family members from Kenya.??! Upon further consultations with South Sudanese diaspora and
those engaged in the peace talks, Senator Khalwale withdrew the bill.}?2 He has expressed that the bill
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could be reintroduced at any time.2? In an address on the floor of the Senate in October 2014, he noted:

“This Motion has generated interest in the international community and... has created anxiety
amongst members of the families of the people of South Sudan who are living in this country.
They are worried that if this Motion passes, then they might be thrown out of the country. They
have said that they want to talk to me and to explain themselves. The government has also
indicated that they have made progress in their consultations on how to resolve the issue of South
Sudan. For that reason, | would like to have it stepped down. Once | have held the consultations,
I will reapply for the Motion to find its way into the Order Paper.”12*

The strong influence and ties with South Sudanese elites effectively reshaped the stance of Kenyan
legislators on domestic action regarding sanctions. The reaction also proved that sanctions are a powerful
tool that, when effectively pursued, can cause a change in behavior. While there is significant internal
political opposition to sanctions legislation, the bill could be reintroduced with the support of Kenyan and
South Sudanese civil society groups seeking justice and accountability for economic crimes and the
atrocities. It would also present Kenya with an opportunity to take a leadership role in tackling human
rights violations without outside intervention, which Kenya has resisted in the past.

Private investment, cross-border trade, and remittances between South Sudan and Kenya

The economic relationship between Kenya and South Sudan includes not only elite business ties but also
cross-border trade and remittances from Kenyan workers in South Sudan.!? In terms of cross-border
South Sudan private sector investments, Kenyans are prominent not only in the banking industry but also
investing in the insurance, aviation, construction, hospitality, telecommunications, transportation, and
trade sectors as well.1?® Some of Kenya’s most prominent business and political leaders have invested in
South Sudan in recent years.'?” For example, Brookside Dairies, the largest dairy company in Kenya, is
partially owned by President Kenyatta and his family and has expanded its operations inside South
Sudan.?® Other Kenyan business sectors, such as aviation, had been thriving in South Sudan prior to the
outbreak of conflict.?® While the growth of regional businesses is a positive step for the regional
economy, the intermingling of business and political interests at the highest level may be at odds with
efforts to strengthen legal and regulatory reforms in South Sudan, where investors routinely rely on
government officials and military officers to informally secure their investments in the absence of formal
legal and regulatory frameworks.?*® As stated above, many South Sudanese elites maintain their homes,
families, and assets in Kenya.'! The SPLM leaders, including the former detainees, currently reside in
Nairobi as well, and they form an influential third bloc in consultations with regional heads of state.!*2

Despite these ties, there are tensions between Kenya and South Sudan in the mining and gold sectors that
are related to a border dispute over the llemi Triangle.!® llemi is a hub for artisanal mining, which
primarily benefits gold traders in Kenya.’** There are also long-standing tensions over the presence of
Kenyan workers in South Sudan on which local business and non-governmental organizations (NGOs) rely
for skilled labor.13> While official figures for remittances from South Sudan to Kenya are not available, the
total amount is likely significant given the estimated 13,000 or more Kenyan workers in South Sudan.3®
Many Kenyans fled South Sudan after the initial wave of violence, but have slowly started to return,
including taxi drivers, shop owners, and traders.?*” Other high costs of conflict include more than 45,200
refugees from South Sudan that Kenya is currently hosting as a result of the violence.!*® Other significant
economic losses include Kenya’s diminished trade with and investment in South Sudan.'®* These damaged
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economic interests have so far failed to galvanize sufficient domestic support for Kenyan sanctions
enforcement, but the losses could be used to protest opaque business transactions and impunity for South
Sudanese elites currently residing in Kenya.

Regional infrastructure development projects

Beyond its bilateral ties, Kenya is spearheading regional infrastructure development projects that involve
South Sudanese business partners and resources along with those of other neighboring countries.}*® Two
projects in particular are the Northern Corridor project improving regional access to the Kenyan port at
Mombasa and the LAPSSET project providing regional access to the Kenyan coast at Lamu. LAPSSET, which
is the lynchpin of Vision 2030, the national plan to transform Kenya into a middle-income country by 2030,
includes plans for a highway, railway line, an oil pipeline and refinery, as well as the expansion of the Lamu
Port to accommodate heavy traffic.*! The project has been delayed numerous times due to funding
shortfalls, corruption, and issues with the resettlement of local communities in Lamu.'*? Then-President
Mwai Kibaki, Prime Minister Meles Zenawi, and President Kiir launched the project in March 2012.1 It is
expected to not only foster transportation linkages between Kenya, Ethiopia, and South Sudan but also
open up previously neglected northern parts of Kenya to economic development.'** While LAPSSET does
not require the participation of South Sudan, it would be a significant blow to the successful completion
of the projects if South Sudan were unable to participate due to the conflict. South Sudan is considered
an important participant for regional development, economic integration, and investor interest in
accessing South Sudan’s natural resource wealth.*

As part of LAPSSET, there is strong interest in developing an East African pipeline through Uganda and
Kenya that could potentially provide an alternative route for South Sudanese oil to the Port Sudan
pipeline, if significant new reserves are discovered.!® Sources close to the mediation suggest that plans
for an East African pipeline has factored into regional calculations and negotiations between regional
heads of state and the warring parties. President Kiir has been involved in LAPSSET from the outset.'¥
Sudan’s dependence on South Sudan’s oil has taken a blow with reduced production as a result of the
crisis. Khartoum has an interest in countering further threats to its access to South Sudan’s oil and oil
transit fees. These dynamics have escalated tensions between the East African bloc and Khartoum,
although President Kenyatta has been open to dialogue with both President Kiir and Machar on economic
issues in order to maintain his impartiality in negotiations. China, as the largest investor in both the
Sudanese oil infrastructure and LAPSSET, could play a major role in resolving these regional disputes.

The LAPSSET oil pipeline could potentially link up with South Sudan, providing an alternate transit route
for South Sudan’s oil, which affects important geostrategic calculations in the region. South Sudan
currently depends on Sudanese oil infrastructure for oil exports through Port Sudan. President Kiir is
widely seen as supportive of the East African pipeline that links South Sudan with Uganda and Kenya,
while Machar is seen as backing Sudanese oil interests and alternatively, proposals for an Ethiopia-Djibouti
pipeline. While plans for any additional oil infrastructure require the discovery of significant new reserves
to even be worthwhile, South Sudan’s neighbors could stand to benefit from increased access to South
Sudan’s natural resource wealth based on their ties to South Sudanese officials who control future oil
exploration and investment in South Sudan.
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Impact on President Kenyatta’s diplomatic engagement in the South Sudan peace process

Kenya’s banking interests, the prioritization of regional infrastructure development projects, and the close
personal ties with South Sudanese leaders on both sides have undermined domestic support for individual
targeted sanctions against South Sudanese elites that maintain their homes, families, and assets in
Nairobi.'*® Kenya’s approach to diplomatic engagement has not sufficiently emphasized the need for
leverage and accountability.

Both President Kiir and Machar have leveraged their long-standing relationships with Kenyan officials and
President Kenyatta to informally push their political agendas. These informal exchanges have resulted in
a great deal of last-minute confusion and changes in the negotiating framework. For example, in January
2015, peace talks were delayed due to an informal meeting between Machar and President Kenyatta.*
One source suggested Machar may have been attempting to gain President Kenyatta’s support for his bid
to secure a 45-percent power-sharing arrangement with the government of South Sudan.*® Power-
sharing ratios between the South Sudanese government and the opposition currently remain a key point
of disagreement in negotiations. President Kenyatta has been criticized by the government of South Sudan
for formally welcoming the opposition for direct talks in Nairobi.*?

Given Kenya’s leadership role in negotiations and banking ties in South Sudan, there is a need to clarify
criteria for sanctions designations to reduce fears in the banking sector over potential “collateral damage”
to Kenyan banking interests in South Sudan. A high-level U.S. delegation including officials from the State
Department, Treasury Department, and Justice Department should be deployed to the region to offer
technical support and assistance, as well as assurances that legitimate Kenyan interests will not be
targeted by the sanctions regime. As the same time, in keeping with their obligations as a U.N. member
state, illicit support to the government or opposition may be subject to secondary sanctions against
individuals and entities that fund or fuel the civil war. Efforts by the Treasury Department to build dossiers
on individuals that undermine the peace process or commit atrocity crimes may also prompt Kenyan
authorities to take similar steps to prepare for domestic sanctions enforcement.

In the region, Kenya has the strongest ties to U.S. efforts to combat money laundering and terrorist
financing in the East and Horn of Africa.’® U.S. government support is coordinated through the Kenyan
Financial Reporting Centre (FRC), Kenya's version of a Financial Intelligence Unit (FIUs). According to the
State Department, “Kenya holds more than half of the total bank assets in the region, which has grown to
$52 billion in 2013, up from $45.2 billion in 2012.”** Kenya’s ambitious development goals and close
political and economic ties to South Sudan and the region have undermined domestic support for targeted
sanctions enforcement, particularly given close ties between President Kenyatta and President
Museveni'>* and Uganda’s opposition to punitive measures. At the same time, precisely because Kenya is
the banking hub of East Africa and hosts many South Sudanese elites, Kenya has the most economic
leverage to offer in support of the diplomatic process. President Kenyatta has an opportunity to take a
leadership role in responding to human rights violations and atrocity crimes in the region, in the absence
of outside intervention, to which Kenya has objected in the past. While asset freezes and travel bans may
challenge some of the close regional ties in the short-term, the long-term benefits of a stable and secure
South Sudan for Kenya clearly outweigh the costs.
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As the chair of IGAD, Ethiopia has led diplomatic efforts to broker a negotiated settlement to the conflict
between the warring parties. As the conflict drags on and the dynamics of a regional proxy war become
more pronounced, Ethiopia has condemned the continued intransigence of the warring parties and has
been the most outspoken on targeted sanctions against South Sudanese elites—provided there is regional
consensus. 1> Ethiopia’s diplomatic credibility, investments in regional development and economic
integration projects, and strategic security concerns have influenced its political calculations on how to
manage tensions among IGAD member states. 1*® Protecting regional infrastructure development
projects—particularly energy exports to the region from the Grand Renaissance Dam and plans for an oil
refinery for domestic consumption in the Benishangul-Gumuz region north of Gambella along the border
with South Sudan—require continued diplomatic engagement and cooperation. The country has had to
weigh its responsibility to build regional consensus for sanctions enforcement alongside national
economic and development interests that tie Ethiopia to its neighbors. In particular, Ethiopia has played
arole in attempting to contain the regionalization of the conflict and tensions between Sudan and Uganda
over their support to the warring parties.

Maintaining regional security for foreign investment in agriculture and economic development projects,
as well as limiting cross border flows of refugees into the Gambella region, also weigh heavily on Ethiopia’s
diplomatic stance. In particular, security in the Gambella region, which is also ethnically Nuer, the same
tribe as the majority of Machar’s fighting forces, has given rise to regional security considerations,
including efforts to monitor cross-border flows of weapons and ammunition. Ethiopia is now the largest
refugee-hosting country in Africa as a result of the conflict in South Sudan,*>” and the combined effect is
straining the capacity of local government and security forces in the border region.'>® Other economic
considerations, such as trade and remittances, feature less prominently in Ethiopia’s calculations, but
Ethiopian nationals are nevertheless engaged in investment deals in construction, hospitality, and other
service industries in South Sudan.'*® Given the historic ties between the SPLM/A and the ruling Ethiopian
People’s Revolutionary Democratic Front (EPRDF), many South Sudanese leaders also maintain homes in
Ethiopia and have close business ties with Ethiopian elites. ° These considerations—diplomatic,
economic, and security—will have to be addressed in order to build strong support for sanctions
enforcement, despite the outspoken condemnation of South Sudan’s warring leaders by Ethiopian
officials at the highest level.?6!

Preventing the regionalization of conflict and maintaining the diplomatic credibility of IGAD

Ethiopia has interests in preventing the regionalization of South Sudan’s conflict and in preserving its role
as a trusted mediator and peacekeeper in the region. As home to both the A.U. and IGAD secretariats,
Ethiopia’s capital city hosts many of the continent’s most significant peace negotiations, and Ethiopian
diplomats play a leading role in many mediation efforts. Ethiopia is not only at the diplomatic center of
the continent, but is also, according to a leading regional expert, “the bedrock upon which a stable IGAD
region rests.” Ethiopia is the largest troop-contributing country in Africa’®? and commands both the U.N.
Mission in South Sudan (UNMISS) and the U.N. Interim Security Force for Abyei (UNISFA) in the sensitive
oil-rich border region with Sudan. UNISFA is composed primarily of Ethiopian troops.®® Ethiopia
contributed an additional 1,265 troops to UNMISS after the U.N. Security Council raised the troops ceiling
in response to the crisis and may be open to contributing additional forces.'4
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One Ethiopian diplomat warned that the longer the South Sudan conflict continues, the more difficult it
will be to contain.'® These concerns are not limited to fighting in South Sudan and the impact on the
humanitarian situation, but instability in the Horn of Africa as a whole and illicit support to the warring
parties from across the region. According to Ethiopian diplomats, containing the regionalization of South
Sudan’s conflict has been a top priority.2%® In January 2015, the Chinese foreign minister convened a
meeting in Khartoum in support of the IGAD mediation with the Sudanese, Ethiopian, and South Sudanese
foreign ministers, as well as the chief negotiator for the South Sudanese opposition.*®” Sources close to
the mediation suggested that the Chinese threatened to not repair oil infrastructure damaged by the
fighting.1%8

The effort to contain the regionalization of the conflict has required sensitive diplomatic engagement by
Ethiopia on all sides, particularly with Sudan. In recent years, diplomatic relations between Sudan and
Ethiopia have improved,'®® and Sudan will be one of the beneficiaries of hydroelectric power produced by
the Ethiopian Grand Renaissance Dam.’® This provides Ethiopia with a positive basis for diplomatic
cooperation and engagement with Sudan. While Ethiopia has made diplomatic strides with Sudan, in a
post-Meles era, Ethiopia’s diplomatic relationship with Uganda has been buffeted by Uganda’s strong
military and diplomatic leadership and support for the government of South Sudan.'’* As a result, the
regional actors have been unable to mutually agree on a timetable for the withdrawal of foreign forces or
the curtailing of illicit financial flows, or the flow of weapons and ammunition to the warring parties. These
issues require diplomatic intervention by the U.S. and China. The U.S. and China have weighed in directly
to encourage peace through different forms of economic leverage. It is clear that a much more energetic
approach will be needed in order to make progress.

Halting cross-border flows of weapons and refugees in the Gambella region

As a result of South Sudan’s crisis, Ethiopia has replaced Kenya as the largest refugee-hosting country in
Africa.”? Ethiopia’s Gambella region is ethnically Nuer and now hosts around 263,700 refugees from
South Sudan!”*—most of them also ethnically Nuer—more than the local population of Ethiopian Nuer
who live in Gambella.'”® The number of South Sudanese Nuer refugees in Gambella could increase to
300,000 if the South Sudan conflict continues.”® Given Ethiopia’s federal governance structure, huge
demographic shifts in the region could influence local political dynamics as well. These shifts are taken
seriously by the central government in Addis Ababa and have put a strain on security in the region.’®
Gambella is one of the poorest regions in Ethiopia. It has a majority ethnic Nuer population, similar to the
ethnicity of the majority of the fighting forces allied with the SPLA-I0. Ethiopia’s impartiality has been
questioned, particularly by the government of South Sudan.'”’ Ethiopia has, however, tried to maintain
its neutrality. Ethiopian diplomats say that any perceived loss of impartiality would jeopardize their ability
to mitigate the regionalization of the conflict.*’®

Protection of economic development and energy investments in the region

Unlike Kenya or Uganda, Ethiopia’s economic interests, including private business investments and
regional infrastructure development projects, have not prevented support for targeted sanctions.
Ethiopia has been open to the threat of punitive measures in support of the mediation process, but
Ethiopia has been reluctant to take action in the absence of regional consensus. Despite high-level support
for sanctions, some Ethiopian officials have expressed concerns that sanctions could negatively impact
Ethiopia’s diplomatic leadership and engagement with the government of South Sudan and the region.'”
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Some analysts suggest that within the ruling EPRDF, there is some ideological opposition to sanctions as
an ineffective Western diplomatic tool that could undermine regional cooperation on a host of other
projects and issues being addressed under the IGAD framework.*&

South Sudan’s conflict has a less strong economic impact on Ethiopia than it has on Uganda and Kenya,
because Ethiopian levels of trade and foreign direct investment are lower relative to South Sudan’s other
neighbors and hampered by the lack of regional infrastructure on the South Sudan side of the border. Lost
economic opportunities include stalled prospects for the exploration of the oilfields in Jonglei state and
investments in roads and railway lines connecting South Sudan to the region. The greatest domestic and
foreign policy priority for Ethiopia remains the completion of the Ethiopian Grand Renaissance Dam,
located about 40 kilometers from the border with Sudan, which will provide around 6,000 megawatts of
power to countries across the region. In addressing the region’s core energy needs, the project may
generate interest among foreign investors for future development projects and economic activities. Other
aspirational regional investment projects could include an oil pipeline and a refinery to be built in the
border area of Benishangul-Gumuz, primarily for domestic consumption, that could potentially link up
with South Sudan.'® However, unless significant new oil reserves are discovered in South Sudan, it will be
difficult to justify the high costs of investing in a new oil pipeline to Djibouti, though a refinery for domestic
consumption in Ethiopia may still be a viable business prospect. All of South Sudan’s neighbors remain
interested in accessing the country’s natural resources, a benefit of close regional cooperation with the
warring parties that they have not been shy to use to their advantage in backroom negotiations and deals
with business elites.'®

Finally, security in the regions of Gambella, Benishangul-Gumuz, and Amhara, and indirectly the security
of large-scale projects such as the Grand Renaissance Dam and large agricultural investments by
companies from India, Saudi Arabia, and Qatar, also factor into Ethiopia’s calculations.’®® Of the IGAD
member states, Ethiopia is the most likely to support punitive measures against South Sudanese elites
who continue to undermine the peace process. Nevertheless, Ethiopia cannot unilaterally impose punitive
measures, and any decision to move forward with targeted sanctions and travel bans would have to come
as part of the expanded peace process. The diplomatic leadership of the United States and other key
international partners involved in the peace process could help galvanize regional support for targeted
measures.

Post-Meles diplomatic approach to the regional mediation

Ethiopia has thus far favored deep diplomatic engagement with South Sudan over coercive measures,
despite threatening the enforcement of targeted asset freezes and travel bans.'®* Ethiopia is particularly
invested in maintaining its diplomatic credibility and upholding the legacy of late Prime Minister Meles
Zenawi and the institutions he helped create. One analyst suggested, “While Ethiopia will be less disposed
toward identifying itself with the implementation of a sanctions regime, it will strongly back [the U.N.
Security Council] and A.U. Peace and Security Council decisions as far as such measures respect its
leadership as the chair of IGAD and do not depict Ethiopia as the main force behind the sanctions.”%
While Ethiopia has been most open to the idea of targeted sanctions, and it is less economically invested
than either Uganda or Kenya, Ethiopia is nevertheless unlikely to pursue targeted sanctions without
regional consensus. For example, Mesfin has changed his position on the application of targeted
sanctions. In an August 2014 briefing to the A.U. Peace and Security Council (PSC), he suggested, “Now is
the time to demonstrate that military objectives and personal ambition should not hold the people of
South Sudan hostage. | further recall the PSC’s decision on 12 June to ‘immediately take targeted sanctions
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and other measures against any party that continues to undermine the search for a solution to the conflict
and fails to honor its commitments.””*8 In response to the inclusion of possible targeted measures in the
November 2014 IGAD agreement, he clarified, “We are not interested in punishing, we are only interested
in achieving peace.”*® In talks in January 2015, there was no mention of targeted sanctions by Mesfin in
his closing remarks, but instead he clarified that cessation of hostilities violations would now be referred
to the U.N. Security Council and the A.U. PSC for further action.!8®

At the collapse of the final round of IGAD-led peace talks in March, Mesfin stated in an interview with The
East African that the process has suffered from a lack of political will from the warring parties and the
economic and security interests of regional states.!® He noted, “The protagonists in South Sudan are
playing games with IGAD countries. This must come to an end in order to solve this crisis, because IGAD
has the capacity and capability to end the crisis. The IGAD leaders know where the key problems are and
how to solve them.”® In a statement to the people of South Sudan on the failure of IGAD to broker a
negotiated settlement, Ethiopian Prime Minister Hailemariam Desalegn remarked, “At the highest level,
the world must speak with one voice on South Sudan. We will assist the Parties to make the compromises
that have so far eluded them. We will use all influence at our disposal to convince those that remain
intransigent. And we will ensure that the voices of the silent majority of South Sudanese prevail: peace,
reform and justice.”?! In order to break the deadlock in negotiations and surmount the vested interests
of regional member states, the peace process has been expanded. It includes key African states and
international partners in the negotiations, in order to complement the diplomatic leadership of Ethiopia
as the host of the peace process and chair of IGAD. Leadership by the U.S. and China as part of the IGAD-
plus process in particular is critical to bring the necessary pressure to bear on regional states to utilize
their latent economic leverage over the warring parties.

The civil war in South Sudan presents the most urgent regional diplomatic crisis a post-Meles Ethiopia has
had to face. The conflict threatens not only the political economy of IGAD, but also broader regional peace
and stability. Of the regional states, Ethiopia is the most open to targeted sanctions, despite the
reservations outlined above, particularly if there is strong regional support created by international
diplomatic efforts in support of the peace process. Ethiopia would also likely embrace U.S. and Chinese
leadership to resolve regional conflicts of interest and de-escalate the regionalization of the conflict by
providing incentives for regional cooperation. The key barriers to sanctions enforcement, however,
remain the interests of Uganda and Sudan in particular.

Sudan’s primary economic interest is in maintaining access to South Sudan’s oil and oil transit fees and
protecting Chinese investments in the oil installations and pipelines that exit at Port Sudan. Some
Sudanese experts also suggest Khartoum has leveraged its relationship with SPLA-10 to “break the backs”
of the Sudanese armed opposition in South Kordofan and Blue Nile by cutting off their access to critical
supply routes.® The SPLA-IO is rumored to have support bases inside Sudan, specifically in South
Kordofan.'® International arms experts have documented Sudanese-manufactured ammunition linked to
SPLA-IO military campaigns in Unity, Jonglei, and Upper Nile states.®* The SPLA-IO denies these
allegations.?®®

Sudan had stepped back in South Sudan’s negotiations until recently, when IGAD requested Khartoum’s
leadership.1®® Kampala has the most leverage with the government of South Sudan, and Khartoum holds
sway with certain SPLA-IO field commanders on the ground that are believed to depend at least in part
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on Sudanese support.’®” China has influence over both Uganda and Sudan as the major investor in regional
oil production and infrastructure development projects. At the same time, South Sudan’s interest in
joining the EAC threatens Sudanese economic interests in South Sudan and would diminish South Sudan’s
dependence on Sudanese oil infrastructure and imported goods. While there had been some thawing of
relations between Sudan and Uganda,'®® the conflict in South Sudan has once again escalated regional
tensions as part of a complex regional power struggle over influence and access to South Sudan’s natural
resource wealth based on power alliances in Juba.

Sudan is unlikely to support targeted sanctions, especially against the assets of individuals who protect
Sudanese interests in Juba and have their homes and bank accounts in Khartoum. While diplomatic efforts
led by the U.S. may be able to help galvanize regional support for targeted sanctions enforcement in
Uganda, Kenya, and Ethiopia, these efforts are unlikely to have any impact on the calculations of Sudan.

Sudanese ammunition and support to SPLA-1O

Sudanese support to the SPLA-IO has been documented with the discovery of Sudanese-manufactured
ammunition found in South Sudan’s conflict zones. Evidence was documented in May 2014 by the Human
Security Baseline Assessment (HSBA) for Sudan and South Sudan with Conflict Armament Research and
also in June 2015 by Conflict Armament Research.®® One of the earliest documented examples of
Sudanese support to the SPLA-IO was at the Bentiu mosque in Unity state, where arms experts
documented the presence of Sudanese ammunition along with ammunition manufactured between 1973
and 2014 from Russia, China, then-Czechoslovakia, and the former Soviet Union.?® The Small Arms Survey
report specifies:

“Two of the mosque-site cartridge cases, with features suggesting Sudanese manufacture, were
manufactured in 2014. Irrespective of its origins or supply vector, this 2014 ammunition is
indicative of extremely recent supply to its user, and with a comparatively direct supply chain. If
this ammunition’s markings accurately reflect its date of manufacture, it cannot have been
supplied to its user earlier than January 2014, after the defection of SPLM-I0O forces from the SPLA
in mid-December 2013. This makes it unlikely that the ammunition originated in SPLA stocks taken
by defecting SPLM-IO forces, and likely that it was obtained by its user (SPLM-10 or another armed
group) from an external source since the start of the current conflict.”2!

In June 2015, Conflict Armament Research documented more significant resupplies of Sudanese-
manufactured ammunition to the SPLA-10. The findings suggest that materiel had been air-dropped to
SPLA-IO forces in Jonglei and Upper Nile states.?? The ammunition Conflict Armament Research
documented was consistent with types of materiel previously provided by Khartoum to armed groups in
Darfur, the Central African Republic, and South Sudan in 2012.2%3

While the scale of Sudanese support to the opposition remains difficult to quantify, the merging conflicts
along the border have undermined the minimal progress made in reducing long-standing regional tensions
between Sudan and Uganda, and threatens broader regional instability as the conflict dynamics become
more difficult to contain.?®
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The escalation of the regionalization of the conflict

At the outset of the conflict, the driving purpose behind President Museveni’s military support to the
government of South Sudan was in defending an ally who protects Ugandan interests. The SPLA quickly
split along ethnic lines. Sources tell Enough that forces loyal to Machar defected with significant supplies
of weapons, ammunition, heavy artillery, and tanks that presented a direct security threat to the
government in Juba.?®® There was no evidence of Sudanese involvement in the conflict initially, but over
time the conflict has evolved to one over access to South Sudan’s oil wealth that has escalated the
regionalization of the conflict. Evidence of the merging conflicts documented along the border between
Sudan and South Sudan?®® risks more direct conflict between Kampala and Khartoum at a time when the
economies of South Sudan and Sudan are on the verge of collapse.?”’

In February 2015, Sudan and Uganda reached an agreement to form a “joint security mechanism” to
reduce support to rebel groups based in both countries These groups include the LRA in Sudan and the
leadership of the Sudan Revolutionary Front (SRF) based in Uganda, including the Darfuri Justice and
Equality Movement (JEM), which fought alongside the government of South Sudan in Unity state.?®® As
part of the agreement, President Museveni agreed to expel some of the Sudanese armed opposition
leaders from Kampala.?®® Nevertheless, tensions remain high, particularly over accusations by Sudan that
Uganda has deployed 16,000 troops close to its border.?° In order to de-escalate regional tensions,
multilateral pressure must be brought to bear to reach an agreement that includes specific provisions on
a timeline for withdrawal of Ugandan troops from South Sudan and an end to Sudan’s support for the
SPLA-IO.

Economic interest in maintaining a monopoly on South Sudan’s oil transit revenues

The key issue for Khartoum is maintaining access to South Sudan’s oil and the revenues from the oil transit
fees paid by South Sudan. The fixed rate of oil transit fees paid by South Sudan has favored Sudan with
the global drop in oil prices of more than 40 percent since June 2014.%'! Conflicting accounts documented
by the International Crisis Group suggest that the SPLA-IO may have courted Sudanese support by offering
to split the oil revenues and fight Sudanese rebel groups, allegations SPLA-IO officials have vehemently
denied.?? Nevertheless, the decline in oil production as a result of the conflict has hurt both economies.?

Relations between Sudan and South Sudan remain strained over border demarcation issues and the
deteriorating security situation in Abyei. Closer economic integration with the East African Community by
South Sudan and plans for a proposed pipeline that would provide an alternate to the sole pipeline
currently leading to Port Sudan have also strained relations and pose a direct threat to Sudanese economic
interests in South Sudan.?!* While the extensions of an East African pipeline into South Sudan depend
largely on the discovery of significant new oil reserves, access to contracts for oil exploration and
development will be determined by the makeup of the government in Juba. As a result, both Bashir and
Museveni have a vested interest in preserving their influence through their respective allies in the
breakdown of the final power-sharing arrangement reached between the warring parties.

China’s leverage, with its economic support and oil infrastructure interests, position Beijing to wield the
greatest influence with pressuring Khartoum to curtail support to the SPLA-IO.
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Political and economic interests linking elites across Sudan, Ethiopia, Kenya, Uganda, and South Sudan
have individually and collectively undermined peace talks and the region’s will to enforce sanctions on
South Sudanese leaders that would disrupt access to funds that sustain war. Addressing this challenge
and countering the particular interests of different regional elites will require concerted multilateral
diplomacy by the U.S. and international partners. Policymakers must work with stakeholders in the region
on three related fronts. Diplomats must first build the political will to create regional economic incentives
for peace that outweigh the incentives for supporting the warring sides. Second, Ugandan, Kenyan, and
Ethiopian officials need to use their economic leverage—and accept some of the short-term costs—to
enforce sanctions. Leaders and technical experts must help the region build its technical capacity for
sanctions enforcement and regulatory reform. Countries in the region must develop the ability to
implement asset freezes; existing efforts to meet international banking and financial standards must also
be expanded. Diplomats must thirdly work to help reduce the regional political tensions driving and
arming the conflict. Tensions between Uganda and Sudan and proxy relationships have exacerbated
conflict dynamics in South Sudan and emboldened South Sudanese belligerents. The U.S. and China in
particular should bring diplomatic leverage to help counter these dynamics.

Enforcing regional sanctions and creating regional incentives for peace

Diplomats must take several measures, accounting for the different political and economic interests of
Uganda, Kenya, Ethiopia, and Sudan, to build political will to enforce sanctions and strengthen the region’s
collective economic incentives for peace. Such a strategy requires multilateral negotiation with donor
support that appeals to the strong individual and shared interests in economic integration and multi-
country donor-supported development projects.

In recent years, central and east African countries have pursued economic integration and initiated a
number of multi-country infrastructure development projects, including the Northern Corridor project
and the LAPSSET corridor, to improve regional connectivity and facilitate trade and investment. While
these projects do not rely on South Sudan’s participation, they would benefit significantly from access to
South Sudan’s natural resource wealth. Plans were developed and funds secured with South Sudan in
mind. Despite the conflict, South Sudan still expects to benefit from two projects in particular: the
Standard Gauge Railway line and an East African pipeline.?®® The day after the IGAD-led peace talks
collapsed in the Ethiopian capital of Addis Ababa in March, President Kiir was in Rwanda for the 9th
Northern Corridor Infrastructure Project (NCIP) summit alongside President Museveni, President
Kenyatta, Rwandan President Paul Kagame, Tanzanian President Jakaya Mrisho Kikwete, and Ethiopian
Foreign Minister Tedros Adhanom Ghebreyesus.?!® At the summit, regional heads of state declared
significant progress in securing the necessary funds to move forward with project implementation and
attract additional foreign investment.?’’ Nevertheless, inadequate legal and regulatory frameworks, a lack
of financial transparency, and rising costs amidst falling oil prices threaten to derail aspirations for oil and
gas production.?®

Competition between regional states over plans for oil investment and infrastructure are longstanding. In
2013, The Economist described regional tensions over the development of joint infrastructure as “pipeline
poker.” The Economist noted, “By failing to co-operate, the new oil states are likely to waste part of their
wealth on duplicate infrastructure, building too many refineries and pipelines.”?'° While forums like the
NCIP have reduced some of these tensions, divisions still exist. Japan's Toyota Tsusho recently won a bid
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to carry out a feasibility study to determine the best route for the proposed Kenya-Uganda pipeline and
oversee its eventual construction.?? Prior to the conflict, there were plans for the company to also
potentially oversee the extension of the pipeline into South Sudan. 22! Additional infrastructure
development in South Sudan’s oil sector depends on the discovery of significant new reserves in conflict-
affected areas that would have to first be secured. South Sudan’s participation in LAPSSET, which includes
the country in the project’s name, could also potentially be affected by the conflict.

In discussions with regional diplomats, interest still exists in an Ethiopia-Djibouti pipeline, which may or
may not include South Sudan. Also, Khartoum’s primary interest is in maintaining its access to South
Sudan’s oil transit fees. A multilateral initiative led by the United States and China that draws together
the interests of regional heads of state, diplomats, donors, and investors in order to bring about economic
incentives for a peace might also help resolve some of these tensions. These efforts could focus on
reducing duplicate infrastructure, improving financial transparency and accountability, and resolving
regional tensions over access to South Sudan’s oil wealth. Regional efforts to meet their international legal
and financial obligations, including sanctions enforcement, should be made a necessary step towards
accessing donor funds, foreign investment and technical assistance on implementing those pipeline and
dam projects that would diversify the security balance for South Sudan and promote shared and balanced
economic progress.

Uganda, Kenya, Ethiopia, and Sudan all stand to lose from continued conflict in the region and the
economic collapse of South Sudan. There are thus opportunities to engage with regional heads of states
on the need to swiftly bring the conflict to an end, not just for the people of South Sudan, but for regional
stability and economic development as well. If concerted diplomatic intervention with Ugandan and
Kenyan officials results in increased political will for sanctions enforcement, engagement with Ethiopia on
the same issues will be far more fruitful. Ethiopia’s reputational interest as a regional mediator and its
operational interests in keeping peace in its neighborhood and protecting the impartiality of its
peacekeeping presence in South Sudan create opportunities for international diplomats to help Ethiopia
restore the balance of good relations between Uganda and Sudan and help contain regionalized conflict.
A breakthrough spurred by international actors with Ethiopia’s help on the peace process could help
Ethiopia restore its posture as a diplomatic leader and chair of IGAD. Ethiopia also stands to benefit
economically from donor and investor support to regional development projects.

Supporting pro-transparency civil society groups within the region that are dedicated to holding their
leaders accountable for economic crimes can provide another means of building political will for sanctions
enforcement. Civil society groups with such a focus can also counter damaging myths and misinformation
about the extent to which sanctions designations would create collateral damage. Recent protests in Juba
against targeted sanctions underscore the need for greater clarity on the criteria for sanctions
designations.?? Similarly, efforts made by Senator Boni Khalwale to introduce a bill on targeted sanctions
in the Kenyan Parliament against those who commit atrocity crimes in South Sudan was met with stiff
resistance by South Sudanese diaspora groups and political elites in Kenya.?? Support for public
information sensitization projects that highlight targeted sanctions with individual scope will be essential
to countering government misinformation campaigns that imply that people at the grassroots will suffer
from sanctions enforcement. These efforts would also help stem the flow of misinformation to banks and
businesses that have also been opposed to sanctions enforcement. Given the number of Kenyan and
Ugandan citizens working in South Sudan, it may also be in the business community’s best interest to
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support targeted sanctions in order to bring the conflict to an end. Connecting civil society groups that
actively campaign for economic transparency and accountability with a call for sanctions enforcement
could significantly shift the public discourse.

Building technical capacity for sanctions enforcement and regulatory reform

Enforcing targeted sanctions requires well-developed financial institutions with the ability to track and
monitor financial transactions. The U.S. government should gather information on targets for sanctions
and also support those in the region in doing the same. International technical experts must partner with
governments in the IGAD region to help reform the regulatory structures that are in place in order to meet
international banking and financial standards, and international partners must help IGAD countries build
their technical capacity to fulfill U.N. sanctions enforcement obligations, including asset freezes.

The U.S. should identify the individuals who are most responsible for threatening the peace, security, and
stability of South Sudan and the region and for committing widespread violence and atrocities, and human
rights abuses as specified under U.S. Executive Order 13664.22* U.S. lawmakers should levy U.S. sanctions
and work with enforcement partners to help freeze the assets and limit the travel of those most
responsible for fueling war.

U.S. diplomats and technical experts should assist countries in the region to do the same. U.N. member
states have legal obligations to ensure that individuals and entities within their jurisdictions comply with
the U.N. sanctions regime, including reporting within 90 days the steps they have taken to implement U.N.
Security Council Resolution 2206.%% A review of regional capacity to enforce sanctions designations would
also signal to political and business elites the seriousness of impending sanctions designations. It is already
within the mandate of the U.N. Panel of Experts, tasked with investigating and monitoring the
enforcement of the regime, to scrutinize business deals between regional elites and South Sudanese
politicians. If these deals are found to fund and fuel the conflict, these individuals and entities would also
be exposed to possible sanctions designations.

The U.S. and international partners should support and help expand the capacity-building efforts within
regional regulatory institutions that have been underway for the past decade. Donor support to Ethiopia,
Kenya, and Uganda in this area has to date focused extensively on anti-money laundering and counter-
terrorist financing (AML/CTF). Uganda, Kenya, and Ethiopia have Financial Intelligence Units (FIUs) that
address these issues. Building on the work that has already been done, U.S. and international community
technical support should be expanded and focus on the FIUs and support the strengthening of these
countries’ legal, regulatory, and technical capacities to enable them to enforce targeted sanctions.

According to the Financial Action Task Force (FATF),??® an inter-governmental body created to improve
national compliance with international standards for AML/CTF, Uganda is the only country of the three
neighbors not making sufficient progress on its commitments to FATF standards or those of the Eastern
and Southern Africa Anti-Money Laundering Group (ESAAMLG) of which it is a member.??’ These
shortcomings include insufficient legal and regulatory frameworks or technical capacity to identify, trace,
and freeze terrorist assets, as well as inadequate financial oversight, including a fully operational financial
intelligence unit, specifically the Financial Intelligence Authority (FIA) established in 2013.2%8 Similar
capacities are necessary to enforce targeted sanctions. Given the sustained donor support and attention
necessary to reform national financial and legal institutions, ongoing support for AML/CFT should be
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expanded to include prioritize targeted sanctions enforcement as well. For Uganda, these efforts would
improve not only compliance with global standards but also donor and investor confidence in financial
transparency.??

Ethiopia and Kenya have both made sufficient progress on their commitments to the implementation of
FATF standards and were removed from the body's monitoring list in 2014.%° Kenya and Ethiopia are also
both making progress towards membership in the Egmont Group, a global information-sharing and
capacity-building network of financial intelligence units to combat money laundering, terrorist financing,
and other financial crimes.?*! Kenya established its Financial Reporting Center in 2009, and Ethiopia
established its Financial Intelligence Center in 2010.22 While both countries still have significant gaps to
address in financial oversight and transparency, the political will and technical capacity that has grown
over the past few years could significantly enhance targeted sanctions enforcement. Ongoing efforts to
improve legal and regulatory frameworks, as well as the operational autonomy of their respective FIUs,
provide significant opportunities for Kenya and Ethiopia to improve their compliance with U.N. sanctions
regimes and apply the necessary economic pressure on South Sudan's warring elites to limit their ability
to fund and fuel the conflict. As with Uganda, Ethiopia and Kenya’s higher rate of compliance with global
standards would also improve donor confidence and could stimulate investment. Efforts to improve
domestic compliance with AML/CTF standards have already had a positive effect on donor and investor
confidence in the region, providing an additional incentive for compliance beyond the influence of
international partners and multilateral institutions.?33

Reducing the regional political tensions driving the conflict

U.S. diplomats and international partners must go beyond helping to build regional political will and
technical capacity in the region to enforce sanctions; they must also work to help mitigate regional
tensions and rivalries. If these regional dynamics are not addressed, Uganda and Sudan in particular will
continue to support their allies in the South Sudanese government and armed opposition respectively.
Securing an agreement on the withdrawal of foreign forces that are not part of the peacekeeping mission
and reducing direct support to the warring sides from their regional supporters seeking to gain an
economic advantage once the conflict has ended will require broadening the scope of what the peace
process seeks to achieve. Quelling the regionalization of the conflict will require engaging many partners,
especially China, and all of South Sudan’s IGAD neighbors. Peace negotiators should also enlist support
from Rwanda, a close regional ally and member of the EAC and Northern Corridor project. South Africa, a
historic ally of the SPLM that is engaged in political party reform and the Arusha process, is another
influential government with leverage that should be enlisted. Nigeria and Chad, both of which are on the
U.N. Security Council, should also be tapped as part of the broader international peace effort.

China’s role in the international effort to mitigate regional tensions and counter the flow of weapons to
warring parties in South Sudan is particularly significant. China has an incentive to support peace, as
continued conflict threatens Chinese investments in South Sudan’s North-South pipeline and the oil
installations in Unity and Upper Nile states. Chinese officials say that they have halted all arms shipments
to the government of South Sudan by Chinese state-owned arms manufacturer Norinco,?** but if there
are grounds for persistent speculation to the contrary by analysts and arms experts, a combination of
Chinese and U.S. pressure to counteract the sources of military support within the region could have a
strong impact on the combatants and leaders. Any peace deal should include specific provisions for the
withdrawal of foreign forces from South Sudan and reductions in the flow of weapons and ammunition to
the warring parties.
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Among the different potential aspects of sanctions—including asset freezes, travel bans, and an arms
embargo—regional capacity and political will is most lacking on the enforcement of an international arms
embargo. Opaque military cooperation arrangements and large-scale illicit arms transfers will make an
arms embargo difficult to enforce in the region. As the region expands collaboration with China and Russia
on oil infrastructure development projects and arms purchasing deals, these two permanent U.N. Security
Council members have increasing interest in blocking measures on the Security Council that would
undermine these lucrative deals. Nevertheless, an arms embargo would send a clear signal to both sides
and would provide a legal basis for action against individuals and entities of any nationality that facilitate
the sale and transfer of weapons and ammunition to the warring parties, including British and American
brokers. The U.N. Panel of Experts already has a mandate to gather, examine, and analyze information
regarding the supply, sale, and transfer of arms and military assistance to individuals and entities
undermining the peace process that could be brought to bear on regional allies and foreign entities as
well.

While IGAD states are obligated to enforce U.N. sanctions, including specific measures such as freezing
bank accounts, enforcing travel bans, and halting the flow of weapons and ammunition across their
borders, states will only enforce these requirements if they see it in their political interests to do so.
Competing regional aspirations for an East African pipeline and access to South Sudan’s natural resource
wealth, as well as broader security dynamics in the region involving Uganda, Sudan, and the proxy actors
they support have created conditions that allow South Sudan’s warring elites to generate support for their
campaigns. The expanded peace process will only succeed if the inclusion of other key African countries,
such as Rwanda and South Africa, and the diplomatic engagement of the U.S. and China, creates significant
ownership over the peace process that results in punitive action against those individuals that continue
to obstruct the peace process and commit human rights abuses.

The network of political and economic connections in the region surrounding South Sudan creates both
risks and opportunities as the parties navigate talks. The region is deeply invested in peace and regional
economic development, but it is also constrained by the interests and calculations of individual countries
as well as political and business elites. Until now, the international community has supported regional
actors leading the peace process. In order to break the impasse in negotiations, including regional disunity
and support for the warring parties, IGAD states and key international partners, including the U.S. and
China, need to exercise their latent economic leverage over the warring parties in support of the expanded
diplomatic process.

While targeted sanctions are not a panacea, the imposition of targeted punitive measures coupled with
deep diplomatic engagement is the most likely strategy to shift the calculations of the warring parties to
make the concessions necessary for peace. In order to persuade South Sudan’s neighbors to support such
an approach, the U.S. and China should engage with regional heads of state to resolve regional tensions
that are undermining the region’s ambitious development goals and efforts to secure much needed
foreign investment. Only by ensuring that regional interests and strategies are aligned with multilateral
pressure will it be possible to bring about a peaceful resolution to the conflict for the people of South
Sudan.
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! These agreements, all brokered by the Intergovernmental Authority on Development, include the following: (1)
“Agreement on Cessation of Hostilities Between the Government of the Republic of South Sudan (GRSS) and the
Sudan People's Liberation Movement/Army (In Opposition) (SPLM/A In Opposition),” January 23, 2014, available at
http://southsudan.igad.int/attachments/article/250/cessation%200f%20hostilities.pdf; (2) “Implementation
Modalities in Support of the Agreement on Cessation of Hostilities Between the Government of the Republic of
South Sudan (GRSS) and the Sudan People's Liberation Movement/Army (In Opposition) (SPLM/A 10),” February
24, 2014, available at
http://southsudan.igad.int/attachments/article/251/Implementation%20Modalities%20for%20CoH.pdf; (3)
“Recommitment on Humanitarian Matters in the Cessation of Hostilities Between the Government of the Republic
of South Sudan (GRSS) and the Sudan People's Liberation Movement/Army (In Opposition) (SPLM/A 10),” May 5,
2014, available at
http://southsudan.igad.int/attachments/article/252/Recommittment%20to%20Humanitarian%20Matters%200f%
20COH,%205%20May'2014.pdf; (4) “Agreement to Resolve the Crisis in South Sudan,” May 9, 2014, available at
http://southsudan.igad.int/attachments/article/249/Agreement%20to%20Resolve%20the%20crisis%20in%20S.%2
0Sudan,%209%20May'14.pdf; (5) “Re-Dedication of and Implementation Modalities for the Cessation of Hostilities
Agreement signed on 23rd January 2014 between the Government of the Republic of South Sudan and the Sudan
People’s Liberation Movement / Army (In Opposition),” August 25, 2014; agreement text (not signed by Riek
Machar, but by all regional heads of state) referenced in Intergovernmental Authority on Development, “IGAD
Mediation Calls on South Sudan Parties to Respect Cessation of Hostilities Agreement,” Press release, August 30,
2014, available at
http://southsudan.igad.int/attachments/article/262/30%20Aug%20Press%20Release%20Statement%20from%20t
he%20Mediation.pdf; (6) “Re-Dedication of and Implementation Modalities for the Cessation of Hostilities
Agreement signed on 23rd January 2014 between the Government of the Republic of South Sudan and the Sudan
People’s Liberation Movement / Army (In Opposition),” November 9, 2014, available at
http://southsudan.igad.int/attachments/article/272/CoH%20Implementation%20Matrix%20and%20Addendum%2
0Osigned%209%20%20November.pdf; (7) January 12, 2015 recommitment by South Sudanese representatives in a
one-day special consultation in Khartoum initiated by the Chinese government; Government of Ethiopia, “Special
Consultation in Support of IGAD-Led South Sudan Peace Process Concluded in Khartoum,” AllAfrica.com, January
14, 2015, available at http://allafrica.com/stories/201501150268.html; Ministry of Foreign Affairs of the People’s
Republic of China, “Foreign Ministry Spokesperson Hong Lei's Regular Press Conference on January 13, 2015,”
January 13, 2015, available at http://www.fmprc.gov.cn/mfa_eng/xwfw_665399/s2510_665401/t1227905.shtml;
(8) Agreement signed January 21, 2015, in Arusha, Tanzania; Paanluel Wél,“Arusha Declaration: The Draft
Agreement on the Reunification of the SPLM Factions,” January 21, 2015, available at
http://paanluelwel.com/2015/01/21/arusha-declaration-the-draft-agreement-on-the-reunification-of-the-
%E2%80%AA%E2%80%8EspImBE2%80%AC-warring-factions/; see also Fumbuka Ng'wanakilala, “South Sudan
ruling party rivals sign peace deal in Tanzania,” Reuters, January 21, 2015, available at
http://uk.reuters.com/article/2015/01/21/southsudan-crisis-idUKLINOV01X720150121; (9) Intergovernmental
Authority on Development, “South Sudan Parties Sign Areas of Agreement on the Establishment of the Transitional
Government of National Unity (TGoNU),” February 2, 2015, available at http://southsudan.igad.int/index.php/278-
south-sudan-parties-sign-areas-of-agreement-on-the-establishment-of-the-transitional-government-of-national-
unity-tgonu.
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http://southsudan.igad.int/attachments/article/252/Recommittment%20to%20Humanitarian%20Matters%20of%20COH,%205%20May'2014.pdf
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http://southsudan.igad.int/attachments/article/249/Agreement%20to%20Resolve%20the%20crisis%20in%20S.%20Sudan,%209%20May'14.pdf
http://southsudan.igad.int/attachments/article/262/30%20Aug%20Press%20Release%20Statement%20from%20the%20Mediation.pdf
http://southsudan.igad.int/attachments/article/262/30%20Aug%20Press%20Release%20Statement%20from%20the%20Mediation.pdf
http://southsudan.igad.int/attachments/article/272/CoH%20Implementation%20Matrix%20and%20Addendum%20signed%209%20%20November.pdf
http://southsudan.igad.int/attachments/article/272/CoH%20Implementation%20Matrix%20and%20Addendum%20signed%209%20%20November.pdf
http://allafrica.com/stories/201501150268.html
http://www.fmprc.gov.cn/mfa_eng/xwfw_665399/s2510_665401/t1227905.shtml
http://paanluelwel.com/2015/01/21/arusha-declaration-the-draft-agreement-on-the-reunification-of-the-%E2%80%AA%E2%80%8Esplm%E2%80%AC-warring-factions/
http://paanluelwel.com/2015/01/21/arusha-declaration-the-draft-agreement-on-the-reunification-of-the-%E2%80%AA%E2%80%8Esplm%E2%80%AC-warring-factions/
http://uk.reuters.com/article/2015/01/21/southsudan-crisis-idUKL1N0V01X720150121
http://southsudan.igad.int/index.php/278-south-sudan-parties-sign-areas-of-agreement-on-the-establishment-of-the-transitional-government-of-national-unity-tgonu
http://southsudan.igad.int/index.php/278-south-sudan-parties-sign-areas-of-agreement-on-the-establishment-of-the-transitional-government-of-national-unity-tgonu
http://southsudan.igad.int/index.php/278-south-sudan-parties-sign-areas-of-agreement-on-the-establishment-of-the-transitional-government-of-national-unity-tgonu

2 At the time of publication, 40 violations of the cessation of hostilities agreement had been documented and
published by the Intergovernmental Authority on Development Monitoring & Verification Mechanism. For
documentation of violations 1 to 12 see “Summary of Reports of Cessation of Hostilities (COHs) Violations (as at
21August 2014),” available at
http://southsudan.igad.int/attachments/article/258/Summary%200f%20Reports%200f%20Cessation%200f%20Ho
stilities%20%28COHs%29%20Violations%20%28as%20at%2021August%202014%29.pdf. For documentation of
violations 13 to 17 see “Summary of Reports of Cessation of Hostilities (COHs) Violations (22 August — 7 November
2014),” available at
http://southsudan.igad.int/attachments/article/273/Summary%200f%20Reports%200f%20Cessation%200f%20Ho
stilities%2022%20Aug-7%20%20Nov.pdf. For documentation of violation 18 see “Addendum to Summary of
Reports of Cessation of Hostilities (COH) Violations (22 August — 7 November 2014),” available at
http://southsudan.igad.int/attachments/article/274/Addendum%20t0%20Summary%200f%20Reports%200f%20C
essation%200f%20Hostilities%20%20%2022%20Aug-7%20Nov.pdf. For documentation of violations 19 to 21 see
“Summary of Reports of Cessation of Hostilities (COH) Violations (8 November - 14 December 2014) and Update on
Incident of 23 August 2014,” available at
http://southsudan.igad.int/attachments/article/275/Summary%200f%20Reports%200f%20Cessation%200f%20Ho
stilities%208%20Nov%20-%2014%20%20Dec%202014.pdf. For documentation of violations 22 to 24 see “Summary
of Reports of Cessation of Hostilities (COH) Violations (15 December 2014 — 31 January 2015),” available at
http://southsudan.igad.int/attachments/article/277/Summary%200f%20Reports%200f%20Cessation%200f%20Ho
stilities%2015%20Dec%202014%20-%2031%20Jan%202015.pdf. For documentation of violations 25 to 26 see
“Addendum to Summary of Reports of Cessation of Hostilities (COH) Violations (15 December 2014 — 31 January
2015),” available at
http://southsudan.igad.int/attachments/article/279/02062015Addendum%20t0%20Summary%200f%20Reports%
200f%20Cessation%200f%20Hostilities%20Jan%202015.pdf. For documentation of violations 27 to 31 see
“Summary of Latest Reports of Violations of the Cessation of Hostilities Agreement (COHA) of 23 January 2014
Investigated and verified by the IGAD Monitoring and Verification Mechanism in South Sudan From 31 January —
28 February 2015,” available at
http://southsudan.igad.int/attachments/article/283/0317Website%20Violations%20Summary%20V27-
31%20v2.pdf. For documentation of violations 32 to 35 see “Summary of Latest Reports of Violations of the
Cessation of Hostilities Agreement (COHA) Investigated and verified by the IGAD Monitoring and Verification
Mechanism in South Sudan From 1 March 2015 — 16 March 2015,” available at
http://southsudan.igad.int/attachments/article/284/Violations_Summary_V32-35_ ENG.pdf. For documentation of
violations 36 to 38 see “Summary of Latest Reports of Violations of the Cessation of Hostilities Agreement (COHA)
Investigated and verified by the IGAD Monitoring and Verification Mechanism in South Sudan Reporting Period: 17
March 2015 — 31 March 2015,” available at
http://southsudan.igad.int/attachments/article/286/Violations%20Summary%20V36-38%20ENG%20Final.pdf. For
documentation of violation 39 see “Summary of Latest Reports of Violations of the Cessation of Hostilities
Agreement (COHA) Investigated and verified by the IGAD Monitoring and Verification Mechanism in South Sudan
Reporting Period: 31 March — 30 April 2015,” available at
http://southsudan.igad.int/attachments/article/290/Website%20Violations%20Summary%20V39%20ENG.pdf. For
documentation of violation 40 see “Summary of Latest Reports of Violations of the Cessation of Hostilities
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