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Thesis Abstract 

The approach of the African Union (AU), the principal African regional organisation, towards 

countering terrorism on the continent leaves much to be desired. While a range of formal AU 

counter-terrorism measures have been adopted and security institutions developed, terrorism 

remains a critical and growing transnational socio-political challenge to African states and 

societies. Key deficiencies remain in both adequately conceptualising the problem and in 

mobilising the right kinds of political will and resources. Working at the intersection of the 

conceptual frameworks of Critical Terrorism Studies and New Regionalism Studies, this study 

addresses the question of how the AU can be made more effective in countering terrorism in 

Africa. ‘Effective’ here is taken to mean an outcome in which the AU (a) reduces both terrorist 

attacks and the socio-political drivers of terrorism, (b) protects civilians and advances human 

security, and (c) takes ownership of the security agenda in Africa. The qualitative study 

involves review of key scholarly literature coupled with interpretive analysis of primary 

sources including public AU documents and research interviews with key African counter-

terrorism experts and AU security policy practitioners in Ethiopia and Ghana. The thesis argues 

that while the continent-wide AU is in theory the most effective governance scale for 

countering terrorism in Africa, the organisation’s approaches and practices deserve critique and 

require reform. The AU defines terrorism narrowly; its approach is insufficiently holistic, 

overly militaristic and reactive; and, importantly, the AU and African states do not sufficiently 

control the (global) counter terrorism agenda in Africa. The study finds that the scope of 

terrorism and counterterrorism in Africa should be broadened and deepened to include state 

terrorism and to address the socio-politico-economic and historical contexts in which terrorism 

occurs. It further argues for the development of a comprehensive, adequately resourced and 

African-led counter-terrorism programme to serve as a common platform for effective African 

responses.  

 

Key words: Terrorism, Counterterrorism, Security, Critical Terrorism Studies, Regionalism, 

African Union, Africa 

 

 



 iv 

  

TABLE OF CONTENTS 
Dedication .................................................................................................................................. i 
Thesis Declaration .................................................................................................................... ii 
Thesis Abstract ....................................................................................................................... iii 

List of Tables and Figures ................................................................................................... viii 
Acknowledgements ................................................................................................................. ix 

List of Abbreviations ............................................................................................................... x 
 

PART I: INTRODUCTION TO THE STUDY ..................................................................... 1 
 

CHAPTER 1 ............................................................................................................................. 2 

1.1. Background ................................................................................................................ 2 

1.2. Statement of Research Problem ............................................................................... 7 

1.3. Research Questions ................................................................................................... 8 

1.4. Aim of the Study ........................................................................................................ 9 

1.5. Preliminary Literature Review and Theoretical Framework ............................... 9 
1.5.1. Conceptual Debates ...................................................................................................................... 9 
1.5.2. Debates on Global Counterterrorism Measures .......................................................................... 16 
1.5.3. Debates on the African Union and Analysis of its Counterterrorism Framework ...................... 19 

1.6. Theoretical Framework .......................................................................................... 21 
1.6.1. Critical Security Studies / Terrorism (CSS / CTS) ..................................................................... 21 
1.6.2. The New Regionalism Approach (NRA) .................................................................................... 22 

1.7. Significance and Originality of Thesis ................................................................... 23 

1.8. Ontology and Epistemology – The Research Paradigm ...................................... 24 

1.9. Research Methodology ............................................................................................ 25 
1.9.1. Research Strategy ........................................................................................................................ 25 
1.9.2. Data collection: site and sample selection .................................................................................. 26 
1.9.3. Framework for data analysis ....................................................................................................... 27 
1.9.4. Scope and Limitations of the Study ............................................................................................ 27 

1.10. Organisation of the Study ................................................................................... 28 

Part I: Introduction to the Study ...................................................................................... 28 

Part II: Theoretical Framework ....................................................................................... 28 

Part III: Analysis: Examining the African Union’s Counterterrorism Mechanisms .. 28 

Part IV: Conclusion and Contribution to African Security Scholarship ...................... 29 
 
PART II: THEORETICAL FRAMEWORK ...................................................................... 30 
 
CHAPTER 2 ........................................................................................................................... 31 

Critical Terrorism Studies and Africa ................................................................................. 31 



 v 

2.1. Introduction ............................................................................................................. 31 

2.2. Critical Security Studies and Critical Terrorism Studies ................................... 32 

2.3. Critique of Critical Terrorism Studies .................................................................. 39 

2.4. Critical Terrorism Studies and Africa .................................................................. 41 

2.5. Conclusion ................................................................................................................ 46 
 

CHAPTER 3 ........................................................................................................................... 48 

New Regionalism and the African Union ............................................................................ 48 

3.1. Introduction ............................................................................................................. 48 

3.2. The Evolution of Regionalism ................................................................................ 48 
3.2.1. Waves of Regionalism ................................................................................................................ 51 

3.3. Security Regionalism ............................................................................................... 54 
3.3.1. Security Communities and Collective Security .......................................................................... 55 
3.3.2. Critique of Collective Security ................................................................................................... 61 

3.4. Regionalism, Collective Security and Africa ........................................................ 63 
3.4.1. Pan-Africanism ........................................................................................................................... 64 
3.4.2. Pan-Africanism and the Organisation of African Unity (OAU) ................................................. 65 
3.4.3. From the Organisation of African Unity to the African Union .................................................. 70 
3.4.4. The African Union and Collective Security ................................................................................ 73 

3.5. Conclusion ................................................................................................................ 76 
 
PART III: ANALYSIS: EXAMINING THE AFRICAN UNION’S 
COUNTERTERRORISM MECHANISMS ........................................................................ 77 
 

CHAPTER 4 ........................................................................................................................... 78 

The African Union’s Policy Frameworks, Institutional Mechanisms and Challenges in 
Countering Terrorism in Africa ........................................................................................... 78 

4.1. Introduction ............................................................................................................. 78 

4.2. The Evolution of Counterterrorism Policy in Africa: The 1992 and the 1994 
Resolution and Declaration ............................................................................................... 79 

4.2.1. The 1999 OAU Convention on the Prevention and Combating of Terrorism in Africa ............. 81 
4.2.2. The 2002 AU Plan of Action and the 2004 Protocol to the 1999 OAU Convention .................. 84 

4.3. Challenges for the African Union’s Counter Terrorism Regime ....................... 87 

4.4. Conclusion ................................................................................................................ 89 
 
CHAPTER 5 ........................................................................................................................... 91 

The State Level Implementation of African Union Counterterrorism Instruments ....... 91 

5.1. Introduction ............................................................................................................. 91 

5.2. Critique of the State Level Implementation of AU Counterterrorism 
Instruments ......................................................................................................................... 92 

5.2.1. State Terrorism and Military Approaches to Counter Terrorism ....................................................... 92 
5.2.2. Weak Institutional Capacity to Implement the AU Counterterrorism Provisions ...................... 96 
5.2.3. Lack of Good Security Governance in African States .............................................................. 100 



 vi 

5.2.4. Essentialisation of Islam and its effects on Counterterrorism in Africa ................................... 104 

5.3. Conclusion .............................................................................................................. 106 
 

CHAPTER 6 ......................................................................................................................... 107 

External Influence and Ownership of Counterterrorism Programmes in Africa ......... 107 

6.1. Introduction ........................................................................................................... 107 

6.2. Evaluation of the External Influence and Ownership of Counterterrorism 
Programmes in Africa ...................................................................................................... 108 

6.2.1. The Trans Sahara Counter Terrorism Partnership .................................................................... 108 
6.2.2. The Partnership for Regional East Africa Counterterrorism .................................................... 110 
6.2.3. The African Union Mission in Somalia .................................................................................... 113 
6.2.4. The Multinational Joint Task Force .......................................................................................... 115 
6.2.5. The Group of 5 Countries in the Sahel ..................................................................................... 116 

6.3. The African Union’s Support for Counter Terrorism Programmes in Africa 117 

6.4. The Complexities of Counter-terrorism Programmes in Africa ...................... 119 

6.5. Conclusion .............................................................................................................. 121 
 

CHAPTER 7 ......................................................................................................................... 123 

Countering Terrorism in Africa: Mali in Focus ............................................................ 123 

7.1. Introduction ............................................................................................................... 123 

7.2. The Complex Nature of the Malian Crisis .............................................................. 124 

7.3. The Counterterrorism Approach of Mali ............................................................... 126 

7.4. Institutions and State Capacity to Counter Terrorism in Mali ............................ 129 

7.5. Regional, Continental and External Involvement in Countering Terrorism in 
Mali .................................................................................................................................... 132 

7.5.1. The African Union and the Economic Community of West African States in countering terrorism in 
Mali ............................................................................................................................................................. 132 
7.5.2. The Ownership of the Counterterrorism Agenda in Mali ................................................................ 135 

7.6. Conclusion .................................................................................................................. 138 
 

PART IV: CONCLUSION AND CONTRIBUTION TO AFRICAN SECURITY 
SCHOLARSHIP .................................................................................................................. 140 
 
CHAPTER 8 ......................................................................................................................... 141 

CONCLUSION .................................................................................................................... 141 

Summary of Findings, Recommendations and Contribution to African Security 
Scholarship ........................................................................................................................... 141 

8.1. Introduction ........................................................................................................... 141 

8.2. Restating arguments and Summary of Findings ................................................ 141 

8.3. Conclusion .............................................................................................................. 146 

8.4. Recommendations ................................................................................................. 146 



 vii 

8.4.1. Constructing the African Concept of Security .......................................................................... 146 
8.4.2. Building an African Counterterrorism Institutional Structure .................................................. 148 
8.4.3. Establishment of the Counterterrorism Fund ............................................................................ 151 

8.5. The Contribution of the Study to African Security (Counterterrorism) 
Scholarship ........................................................................................................................ 152 

Bibliography ......................................................................................................................... 154 
 
 



 viii 

List of Tables and Figures 

List of Tables  
Table 1. Counterterrorism Programmes and Some Partner States ......................................... 120 
Table 2. Operational Structure of the Counterterrorism Programme .................................... 149 
 
List of Figures 
Figure 1. The 2019 Global Terrorism Index – Measuring the Impact of Terrorism in 
Africa………………………………………………………………………………………….5 
Figure 2. 2020 Ibrahim Index African Governance ............................................................... 102 
Figure 3. Organisation of The Partnership for Regional East Africa Counterterrorism 
(PREACT).............................................................................................................................. 112 
Figure 4. Organogram of the Counterterrorism Programme ................................................. 150 
 
 
 
 
  
 

 



 ix 

Acknowledgements 

I am most grateful to the Lord God Almighty (YHWH) for His Grace and Mercies thus far. My 
profound thanks also go to my principal supervisor, Dr David Mickler, the founder and director 
of the Africa Research & Engagement Centre (AfREC) and  my second supervisor, Professor 
Samina Yasmeen, the director of the UWA Centre for Muslim States and Societies (CMSS) 
for their relentless efforts in guiding me to complete this work. I am also grateful to The 
University of Western Australia for awarding me the Australian Government Research 
Training Program (RTP) Scholarship which made it possible for making my academic dream 
come true. Special thanks also go to all members of AfREC especially Dr. Dominic Dagbanja, 
Dr. Muhammad Luwaa Dan Suleiman, Ms. Tinashe Jakwa, Mr. Seth-Appiah Mensah and Mr. 
Isaac Frimpong, for your support and encouragement over the years. 
 
 
 
 
 
 
 
 
 
  



 x 

List of Abbreviations 

 
AU   African Union 
ACSRT   African Centre for the Study and Research on Terrorism 
ASF    African Standby Force 
APSA    African Peace and Security Architecture 
AFRICOM   United States Africa Command 
AMISOM   African Union Mission in Somalia 
AQIM    Al Qaeda in the Islamic Maghreb 
ASEAN   Association of Southeast Asian Nations 
AUC    African Union Commission 
AIAI    Al Ittihad Al Islami 
ALIR    Army for the Liberation of Rwanda 
ATA    Antiterrorism Assistance 
CU    Customs Union 
CET    Common External Tariff 
CADSP   Common African Defence and Security Policy 
CT    Counterterrorism 
CTC    Counterterrorism Committee 
CSS    Critical Security Studies 
CTS    Critical Terrorism Studies 
CTED    Counterterrorism Executive Directorate 
CACM   Central American Common Market 
CAECU   Central African Economic and Customs Union 
CFTA    Caribbean Free Trade Association 
COMESA   Common Market for Eastern and Southern Africa 
CENSAD   Community of Sahel Saharan States 
CBWA   Congress of British West Africa 
CAR    Central African Republic 
CIDO    Citizens and Diaspora Directorate 
DRC    Democratic Republic of Congo 
DA    Development Assistance 
DoD    Department of Defence 
DoS    Department of State 
DoJ    Department of Justice 
EU    European Union 
ECSC    European Coal and Steel Community 
EEC    European Economic Community 
EFTA    European Free Trade Association 
EAC    East Africa Community 
ECCAS   Economic Community of Central African States 
ECOWAS   Economic Community of West African States 
EARSI   East Africa Regional Strategic Initiative 
EASBRIG  East Africa Standby Brigade 
ECOBRIG   Economic Community of West African States Brigade 
ESF    Economic Support Fund 
ECCASBRIG   Economic Community of Central African States Brigade 
ECOSOCC   Economic Social and Cultural Council 
EIU    Economist Intelligence Unit 



 xi 

FTA    Free Trade Area 
FCS    Fragile and Conflict Affected Settings 
FSI    Fragile State Index 
FBI    Federal Bureau of Intelligence 
FOMAC   Multinational Force of Central Africa 
GTI    Global Terrorism Index 
GATT    General Agreement on Tariffs and Trade 
GWoT   Global War on Terrorism 
G5 Sahel   The Group of 5 Sahel Countries 
GAO    United States Government Accountability Office 
IPSS    Institute for Peace and Security Studies 
IGAD    Intergovernmental Authority on Development 
IMF    International Monetary Fund 
ICU    Islamic Courts Union 
INCLE   International Narcotics Control and Law Enforcement 
JEM    Justice and Equality Movement 
KAIPTC   Kofi Annan International Peacekeeping Training Centre 
LRA    Lord’s Resistance Army 
LAFTA   Latin American Free Trade Association 
LCBC    Lake Chad Basin Commission 
MUJAO   Movement for Oneness and Jihad in West Africa 
MNJTF   Multinational Joint Task Force 
NRA    New Regionalism Approach 
NATO   North Atlantic Treaty Organisation 
NAFTA   North American Free Trade Agreement 
NIF    National Islamic Front 
NGO    Non-Governmental Organisation 
NADR   Non-Proliferation Antiterrorism, Demining and Related Programmes 
NASBRIG   North African Standby Brigade 
OSC    Office of Security Cooperation 
OAU    Organisation of African Unity 
PSC    Peace and Security Council 
PSI    Pan Sahel Initiative 
PREACT   Partnership for Regional East Africa Counterterrorism 
PKO    Peacekeeping Operations 
REC    Regional Economic Community 
RCI-LRA  Regional Cooperation Initiative for the Elimination of the Lord’s  

Resistance Army 
RUF    Revolutionary United Front 
SADCBRIG  Southern African Development Community Brigade 
SADCC   Southern African Development Coordination Conference 
SGPC    Salafist Group for Preaching and Combat 
SADC    Southern African Development Community 
SLA    Sudan Liberation Army 
TFG    Transitional Federal Government 
TSCTP   Trans Sahara Counterterrorism Partnership 
UN    United Nations Organisation 
US   United States of America 
USAID   United States Agency for International Development 
UNSOS   United Nations Support Office in Somalia



 xii 

 
UMA    Arab Maghreb Union 
UNSOA   United Nations Support Office for AMISOM 
USA    United States of America 
UK    United Kingdom 
 
 



 1 

 

 

 

 

 

 

 

 

 

 

 

PART I: INTRODUCTION TO THE STUDY 

 

 

 

 

 

 

 

 

 

 

 

 

 



 2 

CHAPTER 1 

1.1.  Background 

Terrorism is ubiquitous in political history. Over time, terror has been practised widely by 

various political actors including states and non-state entities. Roman emperors such as 

Tiberius and Caligula resorted to terror and executions to discourage opposition to their rule 

(Jenkins, 2020). The judicial institution of Spain, popularly known as the Spanish Inquisition, 

adopted arbitrary arrest, torture and execution to combat what was considered as religious 

heresy in Spain between 1478 and 1834 (Ryan, 2019). The activities of the Jewish Zealots, too, 

are usually cited as an example of early terror particularly as the Zealots frequently attacked 

fellow Hebrews who were suspected of conniving and colluding with the then Roman 

authorities (Jenkins, 2020). During the French Revolution, Robespierre also advocated for the 

use of terror against opposition to the revolution (Jenkins, 2020). The Ku Klux Klan (KKK), 

formed to intimidate supporters of the American Reconstruction and the newly freed former 

slaves after the American Civil War, also perpetrated terrorism (Jenkins, 2020). In the latter 

half of the 19th century, the Western world was awash with a number of activities that were 

largely seen as terrorism. These practices were championed by adherents of anarchism in 

western Europe, Russia, and the United States (US) who believed that the best way to effect 

political and social change was to assassinate persons in positions of power. As a result, several 

kings, presidents, prime ministers, and other government officials were killed by anarchists 

between 1865 and 1905 (Jenkins, 2020). 

Terrorism in the 20th century, however, took a different form and shape. This period was 

characterised by a number of political movements including both the extreme right and the 

extreme left of the political spectrum. This period was largely seen as the beginning of modern 

terrorism featuring technological advances, such as automatic weapons, compact, electrically 

detonated explosives and the growth of air travel (Jenkins, 2020). Indeed, these modern forms 

of terrorism were evident in the 1970s before which, in the view of Jackson et al (2011), little 

was known about terrorism and very few states and organisations had laws specifically 

designed to deal with this type of violence. Acts of what we now call terrorism were often 

described simply as bombings, kidnappings, hijackings or assassinations. Political violence by 

states or non-state actors was studied as part of war, insurgency, repression and revolution 

(Zulaika and Douglass as cited in Jackson et al, 2011).  

Indeed, the 20th century also witnessed several anticolonial and religious conflicts in Africa, 

Asia, Europe and Latin America. Many of the political activists involved in these movements 
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were referred to as terrorists by colonial or newly independent national authorities in an attempt 

to delegitimise and undermine their political course (Jackson et al, 2011). From the 1970s 

onwards, the study of terrorism began to grow and establish itself as a more independent field.  

The 1990s witnessed some of the deadliest terrorist attacks on American soil, including the 

bombings of the World Trade Centre in New York City and Oklahoma City, which killed 168 

people. In addition, there were recorded cases of major terrorist attacks on U.S. government 

targets overseas, including military bases in Saudi Arabia in 1996, the US naval ship attack 

that claimed the lives of 17 sailors aboard the ship and the bombing of the USS Cole, in the 

Yemeni port of Aden. Terrorism, however, became more pronounced through the September 

11, 2001 attacks on the US by the jihadist group al-Qaida, which hijacked four commercial 

airplanes and crashed them into the twin towers of the World Trade Centre (WTC) complex in 

New York City, the Pentagon building near Washington, D.C. and also, near Pittsburgh, 

Pennsylvania. These crashes destroyed much of the WTC complex and a large portion of one 

side of the Pentagon resulting in the deaths of 3,000 people (Jenkins, 2020). Following 9/11, 

terrorism entered the mainstream of public consciousness and government security policy and 

became a high-profile subject of study and research.  

Acts and threats of terrorism are, indeed, a major security challenge facing people and 

governments in Africa, just as in other parts of the world. Since the latter part of the 20th 

century, Africa has also been a site of terrorists’ attacks. In August 1998, the American 

embassies in Kenya and Tanzania were bombed by al-Qaida, raising unprecedented alarm 

about terrorism in Africa (Corsun, 1998). In 2013, al-Shabab, which is an al-Qaida affiliate in 

Somalia, attacked Westgate Mall in Kenya killing 67 people and leaving more than 200 

wounded. Al-Shabab attacked Kenya ostensibly because of the latter’s unflinching support for 

the UN-backed government in Mogadishu (Dennis, 2014). In another prominent example, in 

April 2014 over two hundred school girls were attacked and kidnapped in Chibok, Nigeria, by 

Boko Haram fighters (Smith 2015). Other major attacks on civilian targets have taken place in 

recent years across Africa, including on the Radisson Blu Hotel in Mali, a car bomb in Central 

Cairo’s Manial district on 4 August 2019 that killed 20 people (“Foreign Travel Advice”, n.d.), 

Garissa University College in Kenya, the Corinthia Hotel in Libya, and the Splendid Hotel and 

the Cappuccino restaurant in Burkina Faso (Onuaha, 2016). According to the Centre on 

Religion and Geopolitics’ Global Extremism Monitor, Africa suffered at least 1,426 incidents 

of terrorism related violence between January 2016 and September 2016 (in 9 months). These 

attacks occurred in 16 African countries resulting in about 8,120 deaths. Around this same 
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period, Boko Haram, which has a strong foothold in Northeast Nigeria, has expanded its 

operations to neighbouring countries such as Cameroon, Niger and Chad (Cummings 2017). 

These incidents indicate that the African continent has indeed become a leading global region 

for acts of, and deaths from, terrorism.  

Further, in 2015, according to the Global Terrorism Index (GTI), ten African countries 

were in the top twenty countries ranked globally according to number of annual terrorist 

attacks. These countries were Nigeria, Somalia, Libya, Egypt, Central African Republic, South 

Sudan, Sudan, Kenya, Democratic Republic of Congo and Cameroon. The index further shows 

that out of the fifty-four African countries assessed, only thirteen countries—Benin, Botswana, 

Equatorial Guinea, Gabon, The Gambia, Lesotho, Malawi, Mauritius, Namibia, Sierra Leone, 

Swaziland, Togo and Zambia had not yet suffered any incidence of terrorism. Further, terrorism 

has had a substantial impact on human life, property and state security in Africa. Nigeria, for 

example, experienced the highest year-on-year increase in deaths ever recorded globally (in the 

year under review), with 5,662 more people being killed in 2014 than 2013 (GTI, 2015). In 

terms of measuring the impact of terrorism across the globe in 2019, Nigeria, Somalia, 

Democratic Republic of the Congo, Egypt and Libya remain third, sixth, tenth, eleventh and 

twelfth respectively. The map below summarises the impact of terrorism on African states in 

2019. 

 

 

 

 

 

 

 

 

 



 5 

Figure 1. The 2019 Global Terrorism Index – Measuring the Impact of Terrorism in Africa 
 

 
 

 
 

From the Fig. 1 above, the number of African countries that had no impact of terrorism related 

attacks were 10 as compared to 13 countries in 2015. These countries included Mauritania, 

Guinea Bissau, The Gambia, Togo, Benin, Equatorial Guinea, Namibia, Botswana, Swaziland 

and Eritrea. All the above-mentioned countries also did not experience any impact of terrorism 

in 2015 except Guinea Bissau, Mauritania and Eritrea. Countries such as Sierra Leone, Gabon, 

Malawi, Zambia, Mauritius and Lesotho that had no impact in 2015 experienced terrorism 

related attacks in 2019. The above analyses give credence to the presence of many terrorist groups 

in Africa. Such groups include Boko Haram in West and Central Africa, Al-Qaeda in the Islamic 

Maghreb (AQIM) in the Sahel and the Maghreb, Islamic State in North Africa, Al-Shabaab in East 

Africa and Self Radicalised Lone Attackers in Central and Southern Africa. AQIM for instance, has 

many splinter groups and factions which are largely defined along ethno-political lines and this has 

enabled AQIM to extend its violent reach into Mali’s Mopti, Koulikoro, and Segou regions. This 
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has indeed, placed the area of operation of AQIM close to the country’s (Mali) riverside capital 

of Bamako. The activities of the AQIM contagion have also spread into neighbouring countries 

particularly in Burkina Faso and Cote d’Ivoire. In 2016, AQIM’s al-Mourabitoun affiliate for 

example, attacked Cote d’Ivoire’s resort town of Grand Bassam and claimed many innocent 

lives. 

Due to the transnational and unconventional nature of groups using terrorism in Africa, 

governmental responses have sought to combine national, regional and international measures. 

While individual states often lacked the capacity to respond effectively, and international 

interventions were resisted, collective African responses through regional organisations offered 

a potentially more palatable means. The Organisation of African Unity (OAU), the principal 

African regional international organisation from 1963-2002, took formal steps to combat 

terrorism in Africa but these efforts were ultimately inadequate in practice. For example, the 

OAU adopted a decision on strengthening cooperation and coordination among African states 

to fight the phenomenon of extremism in all its forms and manifestations, particularly 

extremism based on religion, politics and tribalism. In addition, other declarations and 

resolutions were made and adopted including the Declaration on a Code of Conduct for Inter-

African Relations, which denounced extremism and terrorism, and the adoption of the OAU 

Convention on the Prevention and Combating Terrorism (the Algiers Convention) in July 1999, 

among others (Aning and Ewi, 2006). But in practice the OAU did not have the institutional 

structures and resources to proactively and effectively combat terrorism across the continent.    

In 2002, the OAU was transformed into the African Union (AU) and through this major 

institutional reform a more proactive approach to continental security governance was 

enshrined into the AU Constitutive Act as a central objective of the new body. The AU is 

therefore mandated to play a leadership role in the fight against terrorism across Africa. Article 

4(0) of the Constitutive Act of the AU calls for “respect for the sanctity of human life, 

condemnation and rejection of impunity and political assassination, acts of terrorism and 

subversive activities” (The Constitutive Act, 2000, p.7). The legal instruments of the Union 

and their organisational structure also in theory facilitate the AU’s key role preventing and 

combating terrorism; these include the AU Peace and Security Council (PSC), the AU 

Commission and the various Regional Economic Communities (RECs) representing Africa’s 

geographical sub-regions. The AU Commission, for example, has recruited an anti-terrorism 

officer to serve as a focal point on counter-terrorism matters. Subsequently, the African Centre 
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for the Study and Research on Terrorism (ACSRT) was established in Algiers, Algeria, and 

mandated to provide research and technical capacity to pursue terrorism systematically (Aning 

and Ewi, 2006).  

1.2.  Statement of Research Problem 

The advent of the AU brought a sense of hope to the continent of Africa. Makinda and 

Okumu (2007) were optimistic that the AU’s new structures and mandate would enable it to 

take responsibility for promoting development, peace, and security in Africa. The AU was 

indeed forthright in coming up with a plan to confront the prevalence of terrorism and its threat 

on the continent. The Plan of Action (2002) to counter terrorism was adopted and this animated 

the Algiers Convention of 1999, which had earlier undergirded counter-terrorism policy 

direction. Further, the Assembly of Heads of State of the AU adopted a Protocol which 

established the Common African Defence and Security Policy (CADSP). Subsequently, the 

2004 Protocol to the Algiers Convention was also adopted. These measures by the AU were 

part of the AU’s wider desire to take ownership of managing peace and security in Africa 

following decades of post-colonial foreign interference and deepening human insecurity on the 

continent. 

However, despite the adoption of these formal measures, terrorism remains a growing 

socio-political challenge across many parts of contemporary Africa as has been outlined in the 

above Introduction. The incessant attacks by Boko Haram, Al-Shabab, AQIM, and Ansar Dine 

in Africa imply that the AU’s counter-terrorism strategies and policies are inefficient, 

ineffective and problematic. This is due to a number of factors, including the state-centric 

conceptualisation of security / terrorism in Africa; acts of terrorism in Africa are definitionally 

limited to the actions of non-state actors. Security in Africa therefore is often viewed through 

the lenses of state interest and this informs why terrorism is narrowly defined by the AU to 

involve only non-state actors. The AU fails to include political violence by states against their 

citizens as terrorism. As a result of this state-centric paradigm, the AU’s counter-terrorism 

approach focuses excessively on building state counter-terrorism capacity, which is also in 

sync with the overall strategy of the United Nations (UN) and other powerful states. This 

approach neglects other variables in fighting the scourge of terrorism in Africa effectively. 

Furthermore, the AU’s own internal counter-terrorism approach is inadequate in terms 

of focus, strategy, institutional capacity, mechanisms and resources (Ewi and Aning, 2006, 
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Vines, 2013). In the AU’s Plan of Action for combating terrorism in Africa, the state is the 

primary level of governance in responding to terrorism. Further, the Peace and Security Council 

(PSC) protocol refers to the Regional Economic Communities (RECs) as part of the overall 

security architecture of the AU and therefore the need to develop formal coordination, 

harmonisation and cooperation between them and the AU is important (Makinda and Okumu, 

2007). However, there instead often appears to be power competition between African and 

external states, the RECs and the AU (Vines, 2013). 

In addition, the counter-terrorism approach of the AU is insufficiently holistic and 

preventative in that it does not adequately address the root-causes of terrorism in Africa. It is 

instead excessively military-based and reactive. This is seen in the various ad hoc military 

responses between the AU and the UN, the European Union (EU) and the US in countering 

terrorism in Africa. For example, task force groups such as the Multinational Joint Task Force 

(MNJTF) in the Lake Chad Basin (Assanvo et al, 2016), the Partnership for Regional East 

Africa Counterterrorism (PREACT), the Trans Sahara Counterterrorism Partnership (TSCTP), 

the Group of Five Countries in the Sahel (G5 Sahel) and the Regional Cooperation Initiative 

for the Elimination of the Lord’s Resistance Army (RCI-LRA) among others, have been 

formed to counter such insurgencies. These missions are sponsored by either the World Bank, 

UN, the US or the EU, who provide financial, logistical and other support. The EU African 

Peace Facility (APF) is a clear example. Estimates put partner support to the AU Commission’s 

programme budget at 96 per cent (Resource Mobilisation, 2016). Hence, the AU does not have 

sufficient agency to control the (global) counter-terrorism agenda in Africa.  

While recognising that the AU institutional structures, norms and practices are still 

evolving, I argue in this thesis that the AU’s approach to countering terrorism in Africa remains 

problematic and inadequate because of: (1) a lack of institutional focus, resource and strategy; 

(2) it is excessively military-based, reactive and does not address the root causes of terrorism 

in Africa, and the AU limits terrorism to the actions of non-state actors and finally, (3) the AU 

does not control the global counterterrorism agenda in Africa.  

1.3. Research Questions  

The central question this study sought to answer is: How can the African Union (AU) be more 

effective in countering terrorism on the African continent? 

 

The study was then guided by these specific sub-questions:  
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• How should the AU approach the concept of terrorism? 

• How can the AU enhance its policy frameworks and institutional mechanisms to 

counter terrorism in Africa? 

• How can the AU take ownership of the counter-terrorism agenda in Africa?  

1.4. Aim of the Study 

The study aims to provide evidenced critique of existing concepts and practices and to 

advance alternative concepts and practices that if implemented would enhance the effectiveness 

of the AU’s counter-terrorism regime. The main argument is that the AU, as a continent-wide 

body, is the most effective level of governance for countering terrorism in Africa because it 

can act to mediate external interests, coordinate transnational activities and mitigate the failings 

of states. But in order for the AU to perform this role, it must broaden its definition of terrorism, 

tackle root-causes preventatively and develop more effective institutional mechanisms. The 

AU, which embodies pan-Africanism, should privilege human security in its counter-terrorism 

approach. Making the AU “more effective” in this study is taken to mean an outcome of the 

AU (a) reducing both terrorist attacks and the socio-political drivers of terrorism, (b) protecting 

civilians and advancing human security, and (c) taking greater ownership of the security agenda 

in Africa. 

1.5. Preliminary Literature Review and Theoretical Framework 

The relevant scholarly literature is reviewed under three broad areas; conceptual 

debates; debates on global counter-terrorism measures; and debates on the African Union and 

analysis of its counter-terrorism framework: 

1.5.1. Conceptual Debates 

The concept of terrorism became more pronounced during the French Revolution of the 

18th century. Terrorism, as a concept, was initially associated with the actions of the state rather 

than non-state actors. Prior to the Revolution, several meanings were attributed to the notion 

or concept of terrorism, some of which became more politicised during the era of the 

Enlightenment. Some of these meanings included the terror of helplessness; the terror of 

eternity; the terror of arbitrary government; and the terror of aesthetic witness (Thorup as cited 

in Pisoiu and Sandra, 2017). These meanings became an embodiment of the political 

understanding of the concept of terrorism during and after the Revolution. In the 14th century, 
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the terror of helplessness, for instance, was synonymous with fear. A key feature of the terror 

of helplessness was a heightened state of fear that had transcended several centuries. In other 

words, terror is “fear in its most basic sense…fear of death or even violent death but its presence 

…is what guarantees social peace” (Thorup as cited in Pisoiu and Sandra, 2017, p. 27). Pisoiu 

and Sandra (2017) intimate that terror was an element for maintaining the social contract. They 

further maintain that “the terror of eternity or the fear of divine retribution serves to keep people 

in tow with the Commandments of God and away from sin, thus maintaining the social order. 

One can find echoes of these notions in the contemporary focus on security” (Pisoiu and 

Sandra, 2017, p. 27). 

The implication of the above discourse is that the state can effectively exercise control 

and maintain social order by keeping individuals in constant fear of loosely- defined danger. 

Indeed, the first two notions of terrorism, thus terror of helplessness and the terror of eternity, 

have political components, though indirectly. But the third notion in particular, the terror of 

arbitrary government, is directly characterised by politics (Pisoiu and Sandra, 2017). In the 

writings of Montesquieu particularly in his book The Spirit of the Laws, he established terror 

as “a principle of a despotic government, as opposed to honour in a monarchy, or virtue in a 

republic” (Pisoiu and Sandra, 2017, p.27). Montesquieu’s use of terror can thus be seen as 

quasi-political, as it is seen “as an expression of state power, as an instrument or technique for 

political and social dominance” (Thorup as cited in Pisoiu and Sandra 2017, p. 28). The 

meaning of terror consequently underwent a change with the French Revolution, even though 

the traces of previous understandings remained. The period between September 1793 to July 

1794 was characterised at the time as a ‘Reign of Terror’ which was institutionalised to 

consolidate power and eliminate all political dissidents who opposed the government during 

the French Revolution.     

Further, during the period of the independence struggle in the ‘Third World’ in the 

1950s, the colonizers unleashed terror on many independence fighters. In the 1960s and the 

1970s, the question of how to characterise political violence began to arise. Around this period, 

the concept of terrorism took centre stage, particularly following the Palestinian Black 

September Organisation attack on members of the Israeli Olympic team in Munich, Germany. 

With this event, both the media and the political discourse started referring to terrorism as 

shocking and irrational violence (Pisoiu and Sandra, 2017). 
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The concept of terrorism, however, has proven to be difficult for policy makers, 

academics, civil society, governments and states to define. Indeed, there is no watertight 

conceptualisation of terrorism. Almost invariably, attempts to define it have remained overtly 

subjective and vary widely. Some academics have almost given up efforts to conceptualise 

terrorism. Silke (2004, p. 207), in his analysis of the main academic terrorism journals in the 

period 1990-99, found that “of the 490 articles published in the ten-year period, just eight (1.6 

per cent) could be regarded as primarily conceptual papers,” while in the period between 2000-

07 “there were only seven articles on definitional aspects” (Ranstorp 2009, p. 23). Bogatyrenko 

(2007, p. 2) noted in 2007 that “(given) the exceptional salience and policy relevance of this 

concept, it is surprising to see that over 77% of scholars in leading political science journals 

who focus on terrorism fail to define it, and many of the remaining 23% offer definitions of 

their own without paying due consideration to the implications of their conceptual choices.”   

    Richards (2014, p. 217) argues, however, that defining terrorism is “an endeavour 

that is hardly worthy of serious contemplation as any attempt to secure agreement on a 

definition has thus far proved to be a fruitless exercise”. This view is that attempts to define 

terrorism are totally hopeless and therefore not worth the effort. It is indeed underserving of 

the energy it has garnered over the years (Richards 2014). Laqueur (2004, p. 238) noted that, 

although “terrorism is an unmistakeable phenomenon...the search for a scientific, all-

comprehensive definition is a futile enterprise,” while Said (2004, p. 132) remarked: “The use 

of the word terrorism is usually unfocused, it usually has all kinds of implicit validations of 

one’s own brand of violence, it’s highly selective. If you accept this norm, then it becomes so 

universally applicable that it loses any force whatsoever. I think it is best to drop it”. Silke 

(2001, p. 2) cautioned that the field is “bogged down in conceptual mire and that answers to 

what appear to be fairly basic questions (such as what is terrorism and what makes an act a 

terrorist act?) continue to be elusive”.  As a result, the concept of terrorism is open to subjective 

labelling which too often is used without any real rigor as to what terrorism and its parameters 

are. Crenshaw (2011, p. 206), a respected scholar in the field of terrorism, has argued that “the 

term is often used in a careless or pejorative way for rhetorical reasons”.  

Indeed, a United Nations (UN) High Level Panel in 2004 lamented that “a lack of 

agreement on a clear and well known definition undermines the moral and normative stance 

against terrorism and has stained the UN image” (Report of the Secretary General, 2004, p. 

206). Makinda (2003) agrees that the UN and its member states find it difficult to proffer a 
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universally accepted definition of terrorism. He enumerates a number of reasons why the UN 

and its member states have had this difficulty; first, there were disagreements among many 

states during the Cold War with regard to who a terrorist is and what to include or exclude from 

the conceptualisation of terrorism. To some Western countries, the organisations and 

individuals labelled as terrorists included Nelson Mandela and his African National Congress 

(ANC), but to African states these were legitimate freedom fighters; hence the aphorism ‘one 

person’s freedom fighter is another person’s terrorist’. The second reason is that there was lack 

of motivation for the great powers to act in concert to tackle terrorism at the global level. During 

the Cold War the superpowers always sponsored terrorist groups against their rivals or their 

rivals’ allies; and the third reason is that many states were reluctant to consider outlawing 

terrorism unless concrete measures were taken to address its causes in specific contexts. This 

was ostensibly because of what some states regarded as terrorism was underpinned by 

ideological differences and national interest (Makinda, 2003). 

The failure to craft a universally accepted definition of terrorism has left a vacuum for 

actors, particularly governments and analysts, to define terrorism in ways that serve their own 

perceived political and strategic interests. As Saul (2006, p. 3) has rightly noted “the more 

confused a concept, the more it lends itself to opportunistic appropriation”. The lack of a clearly 

defined concept of terrorism undermines attempts to generate international cooperation against 

terrorism and often leads to unilateral and counterproductive counterterrorism strategies. 

Indeed, some have suggested that the failure to define the concept is itself a cause of terrorism. 

Schmid (2004, p. 378), for example, has argued that “a lack of definition is perceived widely 

as one of the factors likely to encourage future terrorism”.  Golder and Williams (2004) equally 

argue that the powers of the state usually extend far and wide in the midst of the definitional 

complexities of terrorism. In the words of Acharya (2009, p. 678), “the absence of an 

internationally accepted definition of terrorism has led to international lawlessness and 

unilateral vigilantism”, while English (2009) intimates that the failure to define terrorism, both 

in academia and policymaking, has led to weak counterterrorism policies and strategies. The 

concept of terrorism has indeed been both analytically and practically flawed following the 

heightened attention from the September 11, 2001 terrorist attack on the US. 

In the wake of these definitional difficulties, some scholars including Jackson (2010), 

Primoratz (1990), Lutz and Lutz (2004), Makinda (2003), Hudson (1999) and Crenshaw (1981) 

have nevertheless attempted to identify key elements that help in the conceptualisation of 

terrorism. Such elements include that there ought to be violence or the threat of violence, that 

it is deliberate, arbitrary, intentional, and that it is part of a predetermined strategy undertaken 
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primarily for political reasons (Makinda, 2003; Jackson, 2010; Primoratz, 1990, Lutz and Lutz, 

2004).  In the view of Hudson (1999), this violence should be calculated, unexpected, shocking, 

and unlawful. Such acts of violence are often perpetrated against “non-combatants (including, 

in addition to civilians, off-duty military and security personnel in peaceful situations) and 

other symbolic targets perpetrated by a clandestine member(s) of a subnational group or a 

clandestine agent(s) for the psychological purpose of publicising a political or religious cause 

and/or intimidating or coercing a government(s) or civilian population into accepting demands 

on behalf of the cause” (Hudson 1999, p. 12).  

Makinda (2003) also lists four distinct elements of terrorism; the first is the arbitrary 

use of violence, including bombings and assassinations; the second is the attempt to intimidate 

a people, society, state or government, so that it may give in to the terrorists’ demands; third is 

the violation of international norms, rules and institutions. This may come in the form of 

aircraft hijacking, the kidnapping of political leaders or embassy staff, and similar activities; 

and the fourth is the deliberate targeting of non-combatants. In the view of Seumas (2008), 

terrorism consists of violent actions directed at persons. It is a strategy that involves such 

methods as assassination (targeted killings), indiscriminate killing, torture, hostage taking, 

kidnapping, ethnic cleansing and the use of chemical, biological or nuclear weapons. Terrorism 

involves terrorizing or instilling great fear in one group in order to cause some other group to 

do what they otherwise might not have done. It is a means to achieve political or military ends 

and relies substantially on a degree of publicity. Wattad (2006) however, shares a different 

view about the political motives associated with terrorism. He opines that political motives 

make conceptualising terrorism controversial. For political violence to qualify as terrorism, the 

perpetrators must have an identifiable organisation, it must have a target audience, cause fear 

in a people, society, state or government beyond the immediate victims and influence such 

audiences as part of the attempt to gain the political objectives of the organisation (Makinda, 

2003; Jackson, 2010; Primoratz, 1990, Lutz and Lutz, 2004). Jackson (2010) further intimates 

that terrorism is a form of political communication and not a direct military action.  

In addition to scholars, governments have also provided definitions of terrorism. The 

position of the US Department of State is that terrorism involves sub-national actors 

perpetrating violence to cause change. These sub-national actors might include groups pursuing 

religious goals, national / ethnic / linguistic / regional goals among others (Patterns of Global 

Terrorism, 2003). The US Department of State and scholars such as Makinda (2003) maintain 

that non-combatants are targeted in acts of terrorism, as was the case in New York and 

Washington DC on 11 September 2001. These non-combatants include military members who 
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are attacked during peacetime. Lutz and Lutz (2004) are also of the view that states or 

governments are not perpetrators of political violence. They maintain that during wartime, it 

becomes the norm for governments and states to generate terror in the enemy’s ranks or among 

the civilian population. Again, political violence by nation-states is not terrorism, in this view, 

even when there is a probability that non-combatants will be killed (Patterns of Global 

Terrorism, 2003).  

Makinda (2003) and Jackson (2010), however, share a different opinion. Makinda 

(2003) for instance, is of the view that states as well as non-state actors have the potential to 

perpetrate terrorism. States may sponsor terrorism by providing money, logistical support, 

training, weapons and safe passage to terrorists. Jackson (2010) adds that it is unfortunate sub-

national actors are always seen as perpetrators of terrorism other than state actors. He argues 

that the failure to analyse state terrorism in the same way as non-state terrorism appears as bias 

towards and an acceptance of state terrorism. He however advises that there is a need to re-

conceptualise some of the accepted truisms of terrorism if it is to be accepted that states engage 

in acts of terrorism. In labelling terrorism, Jackson et al (2011, p. 114) intimate that “our words 

and the definitions we give to terrorists are not neutral reflections of reality; rather, they are 

lenses that help shape or co-construct the reality we purport to be describing.” They further 

argue that terrorism must be thought of as political labels for two reasons; first, they are 

political because their usage prevents us from “exploring alternative understandings of the 

thing being described; and second, they are political because they have very real (and often 

harmful) social and human consequences” (Jackson et al 2011, p. 114) 

Shifting from definitions to the causes of terrorism, scholars also have different views 

with the result that explanations for the causes of terrorism are numerous and diverse. A careful 

perusal of the literature on the causes and underlying motivations of terrorism points to two 

major directions. First are those scholars who catalogue the causes of terrorism into permissive 

and precipitant motivations (Noricks, 2009; Crenshaw, 1981; Newman, 2006) and second are 

those who seek to explain the causes of terrorism by analysing them at the individual, 

organisational / state and environmental / international factors (Moghadam, 2006). According 

to Noricks (2009, p. 13), “permissive factors are the more traditional causes that set the stage 

for terrorism over the longer term. They help to establish a context in which opportunities for 

terrorism are created. A precipitant factor, in contrast, is an event or incident that helps catalyse 

or trigger a change in behaviour, particularly a move toward violent action.” Newman (2006, 

p. 750) explains that “the basic concept of the root causes of terrorism is that certain conditions 

(permissive) provide a social environment and widespread grievances, that when combined 
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with certain precipitant factors, result in the emergence of terrorist organisations and terrorist 

acts.” Among the factors considered permissive are “lack of political opportunity, perceived 

illegitimacy of the regime, economic inequality, social instability resulting from the processes 

of modernisation and cultural and ideological factors, such as cultural acceptance of violence; 

precipitant factors include repression of a targeted group, rumoured or threatened disruption of 

a targeted group, and failed elections” (Noricks, 2009, p. 13). Crenshaw (1981, p. 384) adds 

“modernisation through urbanisation, transportation and communication as permissive 

factors.” With regard to precipitant factors, Crenshaw (1981, p. 384) further outlines the 

“existence of concrete grievances among an identifiable subgroup of a larger population, such 

as an ethnic minority discriminated against by the majority; the lack of opportunity for political 

participation and government use of unexpected and unusual force in response to protest or 

reform attempts often compels terrorist retaliation.” Newman (2006) argues that the permissive 

factors include unemployment, rapid population growth and poverty. However, it is pointed 

out that supporters of most terrorist organisations are not poor or uneducated (Krueger and 

Maleckova, 2003, as cited in Newman, 2006). Newman (2006) indicates that social inequality, 

human rights abuse, humiliation and alienation and clash of values among others are all 

precipitant causes of terrorism.  

Moghadam (2006) has a different perspective on the causes of terrorism. He categorises 

them into three stages. The first stage of understanding the motivations of terrorism is at the 

individual level, which focuses on the psychology of the person who joins or leads a terrorist 

group. It is examined to find out whether or not terrorists are mentally ill or there is a terrorist 

mindset and how individual terrorists justify the use of violence against civilians who are not 

engaged in battle against them. He emphasises that terrorists are not mentally ill, and not even 

sociopathic. The second stage is the organisational level. He intimates that terrorism occurs 

within organisational setting in that organisations provide the means, support, justification, the 

infrastructure and the ideology for terrorism to occur (Moghadam, 2006). Terrorism is 

examined from a third perspective or level, and that is the larger environment. Moghadam 

(2006) explains that environmental factors provide the context for the organisation and 

individuals to engage in terrorism. These environmental factors include political and economic 

motivations, religion and culture among others.  

The conclusion from the above preliminary review is that terrorism has been narrowly 

defined by several influential voices to include the actions of only non-state actors. Scholars 

such as Jackson (2011) and Makinda (2006), however, strongly argue that the definition of 

terrorism should be broadened to include political violence of states. It was also noted from the 
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discussion that there are several motivations underpinning terrorism which can be grouped into 

permissive, precipitant, individual, organisational and environmental factors.  

1.5.2. Debates on Global Counterterrorism Measures 

The terrorist attack on the US on September 11, 2001 by al-Qaida triggered the 

announcement of the “Global War on Terror” (GWoT) by the then-US President George W. 

Bush. This war was determined to find, stop and defeat all terrorists around the globe, as 

defined by the US government. This effectively meant that the US would act as though it were 

in an armed conflict in every part of the globe wherever a terrorist might be found. This was 

not “the war on drugs or war on poverty, this was World War III” (O’Connell, 2005, p. 536). 

In other words, the entire world was treated as a war zone by the announcement of GWoT. A 

case in point was in Yemen where agents of the Central Intelligence Agency (CIA), using an 

unmanned predator drone, launched a missile at a vehicle in remote Yemen on November 3, 

2002, killing six men. Yemen, of course, was not at war against the US nor was the US at war 

with Yemen (O’Connell, 2005).  

GWoT essentially provided the platform for wartime privileges of killing without 

warning and detention without trial of suspected terrorists across the world. Arguments abound 

whether the September 11 terrorist attacks on the US can be classed as an act of war or not. 

O’Connell (2005) observes some arguments favouring the September 11 attack as an act of 

war. However, she maintains that wars do not begin with an attack but rather, it begins with a 

counter-attack. That is, states have the right to engage in a war of self-defence following an 

attack, however, there will be no war if states choose not to respond. Usually, governments try 

to avoid describing terrorism as war because terrorists are elevated to the status of combatants 

(challenging the overwhelming power of the state) other than just mere criminals. War indeed 

connotes a loss of control whereas crime can remain under control (O’Connell, 2005).  

According to Greenwood (as cited in O’Connell, 2005, p.538) “in the language of 

international law there is no basis for speaking of a war on al-Qaida or any other terrorist group, 

for such a group cannot be a belligerent, it is merely a band of criminals, and to treat it as 

anything else risks distorting the law while giving that group a status which to some implies a 

degree of legitimacy”. The implication of the war on terror declared by the former US President 

Bush is that the status of the leader of the al-Qaida terrorist group, Osama bin Laden, was 

elevated to commander-in-chief in a war against the world's superpower. For O’Connell 

(2005), it was a strategic blunder to have enhanced the status of Osama bin Laden by declaring 

war on him and his terrorist group.  
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Despite the above, the US still considered the September 11 attack as an act of war. The 

US therefore generally asserts that the war against terrorism requires a multi-departmental and 

multi-national effort that goes beyond traditional intelligence, military, and law enforcement 

functions. These efforts must also be complemented by broader capabilities, such as diplomacy, 

development, strategic communications, and the power of the private sector. The thrust of the 

US Counterterrorism (CT) strategy is to disrupt, dismantle, and defeat terrorists wherever they 

are, particularly, in the early phases, al-Qaida and its affiliates. The four principles that guide 

US CT efforts include: Adhering to US Core Values; Building Security Partnerships; Applying 

Counter-Terrorism Tools and Capabilities Appropriately; and Building a Culture of Resilience. 

There are eight overarching goals of the US Counterterrorism Strategy (National Strategy for 

Counterterrorism, 2011). These efforts to counter terrorism are similar to those taken by the 

EU. Indeed, the EU’s overall strategic commitment is to combat terrorism globally while 

respecting human rights and make Europe safer, allowing its citizens to live in an area of 

freedom, security and justice. The EU Counterterrorism strategy covers four key areas: Prevent, 

Protect, Pursue and Respond (EU Counter-Terrorism Strategy, 2005). 

Kellner (2003) has been critical of the Bush administration’s foreign policy during the 

so-called war against terrorism. In his book, From 9/11 to Terror War: The Dangers of the 

Bush Legacy, he provides a detailed examination of the Bush administration’s response to the 

terror attacks and subsequent US interventions. In this sustained critical analysis of Bush 

administration policy, Kellner argues that the fight against the Taliban and the al-Qaida in 

Afghanistan and the subsequent invasion of Iraq was unilateral (without global consensus) and 

militaristic. He alternatively advocates multilateralism in fighting the scourge of terrorism 

around the globe: “terrorism is a global problem that requires a global solution” (Kellner 2003, 

p.2). O'Connell (2004) in The Legal Case Against the Global War on Terror reviews the GWoT 

by contrasting scholarship and jurisprudence against global war. She is of the view that the 

GWoT, as announced by the Bush Administration, lacked clarity in the initial stages. She 

strongly argues that the Bush Administration's war on terror had essentially no support in the 

wider international legal community. She intimates that “the claim of global war is a radical 

departure from mainstream legal analysis. She explains that global war on terror has turned out 

to have negative unintended consequences, such as enhancing the status of terrorists on the 

international plane and creating a dangerous legal precedent that other states are following” 

(O’Connell 2004, p. 350). Pearlman (2014) adds that GWoT has exacerbated conflict situations 

around the globe, particularly in Syria, which became a hub for the Islamic State in Iraq and 

Syria (ISIS) terrorist group.   
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In an attempt to institute laws and regulations to guide the fight against terrorism around 

the globe, Murthy (2007) explains that the Global Counter-Terrorism Strategy was adopted by 

the United Nations General Assembly on 8 September 2006 after the UN Secretary General 

moved a motion for its adoption at the 2005 World Summit. He further discusses the UN 

Security Council’s Counter Terrorism Committee (CTC) assisted by the Counter Terrorism 

Executive Directorate (CTED) that conducts periodic and expert assessments of member states 

and provides technical assistance. He however maintains that “the CTC has become more 

technical in its work leaving aside the political challenges” (Murthy 2007, p.10). He notes that 

the problem of UN counterterrorism is both procedural and political and that aligning countries’ 

individual counterterrorism commitments without any infringement on human rights has been 

one of the main political challenges for the UN.  

In discussing efforts to help revamp security (counterterrorism) in Africa by the US, 

Tieku (as cited in Francis, 2010) maintains that the US policy officials are reluctant to develop 

the United States Africa Command’s (AFRICOM) relations with AU security institutions in 

the area of counterterrorism and intelligence sharing. He argues that the US might not want to 

give African governments access to vital and strategic security information. However, the US, 

the EU and France prefer the establishment of counterterrorism programmes under their direct 

command and control in Africa. Some of these programmes include the Trans-Sahara 

Counterterrorism Partnership (TSCTP), the Partnership for Regional East Africa 

Counterterrorism (PREACT), France’s Operation Barkhane in the Sahel, and support for the 

Multinational Joint Task Force (MNJTF) and G5 Sahel in the Lake Chad Basin and the Sahel 

respectively (Country Reports on Terrorism, 2015). 

Further, the various UN Security Council Resolutions on terrorism and 

counterterrorism have been summarised into; cooperation, coordination and capacity building; 

financing and kidnapping for ransom; and implementation of mechanisms and prevention of 

terrorism. The thrust of these resolutions involves coordination of national, regional and 

international levels to fight international insecurity; prevention of direct or indirect supply of 

funds to terrorists and expectations of States to adopt and implement measures to prohibit all 

acts of terrorism within their jurisdiction (Security Council Counter Terrorism Committee, 

n.d.).    

In sum and following from this preliminary literature review, the approach of the 

GWoT has been militaristic and this approach has often been unilateral spearheaded by the US, 

the EU and France. As a result, some of the key policies and actions of the GWoT do not 

conform to international law and consequently, end up serving narrow interests and abuse of 
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human rights. Again, there have been ad hoc military partnerships with African states and sub-

regions in countering terrorism in Africa even though AFRICOM’s efforts in developing the 

AU security institutions in the area of counterterrorism remain insignificant. It is worthy of 

note that these counterterrorism programmes for Africa are usually designed by external actors 

(such as the US, EU and France) under their command and control. Lastly, the CTC coordinates 

and assists member states technically to counter terrorism within their jurisdictions irrespective 

of whether these states have the requisite capacity to fight the scourge of terrorism within their 

territorial confines.  

1.5.3. Debates on the African Union and Analysis of its Counterterrorism 
Framework 

Maglivera and Naldi (2002, p.415) explain that the AU is the “culmination of the 

OAU’s piecemeal process of political cooperation and economic integration. It is designed to 

provide Africa with the legal and institutional framework to confront the twin challenges of the 

post-Cold War age and globalisation.” The AU, therefore, is a product of pre-OAU debates and 

at the same time a response to democratisation and globalisation (Makinda and Okumu, 2007). 

The OAU upheld the principle of non-interference in the internal affairs of member states and 

the preservation of member states’ boundaries, and their territorial sovereignty and integrity 

(Makinda and Okumu, 2007).  

Makinda and Okumu (2007) relayed a sense of disappointment in the OAU but 

appeared optimistic in the creation of the AU with the assurance that the shortcomings of its 

predecessor (OAU) would be addressed. They argued that the AU could take risks and 

responsibility in promoting development, peace, and security in Africa. It was against this 

background that the AU was established on 26 May 2001 in Ethiopia and was subsequently 

launched on 9 July 2002 in South Africa.  

Maglivera and Naldi (2002) in outlining the objectives of the AU indicated among 

others that the AU is designed to enhance political cooperation and economic integration, 

promote democratic principles and good governance, protect human rights, and co-ordinate the 

activities of the Regional Economic Communities (REC’s). The AU, through Article 4(h) and 

4(j) of its Constitutive Act, permits the Union to intervene in member states unlike the OAU 

particularly, in issues of grave circumstances (Maglivera and Naldi, 2002; Makinda and 

Okumu, 2007). Under Article 23 of the Constitutive Act, the AU can sanction member states 

that fail to comply with the decisions and policies of the Union (Makinda and Okumu, 2007). 

Maglivera and Naldi (2002) however, have issues with the principle embodied in Article 4(h), 
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which confers upon the Union the right to intervene in a member state in the event of grave 

circumstances. They argue that such intervention clauses should be within the remit of only the 

UN Security Council to determine and not regional and sub-regional bodies.  

Makinda and Okumu (2007) grouped the AU’s principles, as laid out in Article 4 of the 

Constitutive Act, into four broad areas: traditional principles adopted from the OAU (sovereign 

equality but intervention permitted under certain circumstances); good governance and social 

justice (participation of the African people’s in the activities of the Union); peace and security 

(establishment of a common defence policy); and socio-economic development (welfare of the 

African people).   

 Makinda and Okumu (2007) in discussing the AU’s partnership with the REC’s 

intimate that the AU Peace and Security Council (PSC) Protocol acknowledges the contribution 

of regional mechanisms in the maintenance of peace, security, and stability, and the need to 

develop formal coordination, harmonisation and cooperation between them and the AU. Vines 

(2013), however, maintains that at the AU level, there is often a feeling that the REC’s are not 

fully committed to AU’s leadership. Conversely, the assumption in the sub-regions is that the 

AU is usually seen to be interfering in the affairs of the RECs. The internal dynamics of each 

region impact on their effectiveness. Vines (2013) reveals that the five regions designated by 

the AU for the purposes of African Peace and Security Architecture (APSA) do not correspond 

directly with the existing eight RECs. The proliferation of RECs works against greater 

harmonisation. It is also evident that there needs to be a clear division of labour between REC’s 

and the AU while competition between the two needs to be managed. There are also internal 

rivalries among the various states and lack of political will and commitment to the course of 

the AU (Vines, 2013). 

Aning and Ewi (2006) opine that the AU has taken bold steps in fighting terrorism in 

Africa. They outline some counter-terrorism measures adopted by the OAU (later, the AU) 

since 1992. Among others, they cite the resolution on strengthening cooperation and 

coordination among African states; the code of conduct for Inter-African Relations; the 

establishment of the African Center for the Study and Research on Terrorism (ACSRT); the 

1999 Convention on the Prevention and Combating of Terrorism and the AU’s Plan of Action 

against terrorism. They emphasise that the AU is a standard setter and serves as a catalyst to 

empower states and RECs to comply with counter-terrorism obligations, both of the AU and 

international organisations. They explain that “the central functions of the AU as far as 

terrorism is concerned have been to coordinate and harmonise the activities of states and of the 

REC’s, as well as to promote interstate cooperation in Africa in the area of counter-terrorism” 
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(Aning and Ewi, 2006, p. 41). They however admit that the AU is unable to verify which 

member states comply with the various protocols and declarations of the AU counterterrorism 

instruments. Again, they add that the success of AU counter terrorism policies is hinged on 

both human and financial resources. Allison (2015) intimates that the AU has a continental 

counter terrorism strategy from which states can develop their own counterterrorism policies. 

However, while there are challenges with regard to the requisite financial and state / 

institutional capacity needed for the implementation, some states reluctantly renege on their 

obligation to adopt and domesticate the continental policy in their respective countries. 

Sturman (2002) explains that some member states of the AU struggle to align the 

implementation of the Plan of Action to the international and regional human rights accords. 

This is ostensibly because most African states are undemocratic and prefer to use the rubric of 

counterterrorism to intimidate their political opponents. 

It is clear as has been noted in the above discussion that member states remain the 

primary actors to implement the AU’s counterterrorism strategy. As such, the role of the AU 

is to coordinate the activities of RECs and empower member states to counter terrorism within 

their territorial borders and sub-regions. However, there are often logistical, financial resources 

and state capacity challenges in the implementation of the AU counterterrorism framework. 

1.6. Theoretical Framework 

The Critical Security / Terrorism Studies and the New Regionalism Approach serve as 

the two main theoretical frameworks for this study. 

1.6.1. Critical Security Studies / Terrorism (CSS / CTS)  

Diskaya (as cited in Krause and Williams, 1997) explains that the Copenhagen School 

and the Aberystwyth School are two prominent theoretical approaches within Critical Security 

Studies. They are part of the post-positivist movement in International Relations but with 

different theoretical foci. The Copenhagen School tries to take the middle path between 

traditional and critical approaches to security whereas the Welsh School is the most radical 

critique of traditional security studies. Representing the Copenhagen School, Buzan et al (as 

cited in Krause and Williams, 1997) question the primacy of the state and military power in 

the conceptualisation of security. They, however, attribute the role of the state to be as a policy-

making actor. By this, they insist that the state is the dominant actor compared to other 

referents, which is different from the realist understanding of state-centrism. Buzan et al (as 

cited in Krause and Williams, 1997) explain security at three levels: First is the development 
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of a sector approach to security, whereby security threats are observed in one of five distinct 

yet interconnected sectors. These include the military, security, environment, economic, social 

and political sectors. Second is the development of a regional focus to security studies, whereby 

the interlinking security dynamics of regions are observed, challenging the prior, state focus of 

the field. Third is securitization studies, which helps in the understanding of how security is 

socially constructed. Their main argument is that an issue becomes a security issue because an 

actor has labelled it so and an audience has accepted that the actor must take extraordinary 

measures to confront it.  

Krause and Williams (1997), equally challenge the realist and the neo-realist 

conception of security by treating the object of security not as the sovereign state but as the 

individual. By this they explain that individuals and their rights ought to be securitised and 

secured. They intimate further that narrow conceptions of national interest and state 

sovereignty are seen to limit the ability to deal with security issues whose source and solution 

stand beyond statist structures and assumptions.  

1.6.2. The New Regionalism Approach (NRA)  

The new regionalism approach by Hettne and Söderbaum (1998, p. 2) reflects “a 

comprehensive, multifaceted and multidimensional process, implying a change of a particular 

region from relative heterogeneity to increased homogeneity with regard to a number of 

dimensions, the most important being culture, security, economic policies and political 

regimes.” This is in sharp contrast to the old regionalism which is understood within a 

particular historical context, which had specific objectives and content. They intimate that the 

old regionalism was exclusive in terms of member states and had a very narrow focus on free 

trade arrangements and security alliances. They are of the view that the current wave of 

regionalism is related to the current globalised world and reflects the deeper interdependent 

nature of today’s political economy (Hettne and Söderbaum, 1998). 

Hettne and Söderbaum (1998, p. 5) therefore link globalisation and regionalism and 

provide “a normative scope of regionalism, which is far from the economic regional integration 

theory…Regionalism here refers to the general phenomenon as well as the ideology of 

regionalism, that is, the urge for a regionalist order, either in a particular geographical area or 

as a type of world order” (Hettne and Söderbaum, 1998, p. 5). The central component of NRA 

is “regionness” which facilitates the process of regionalisation. “Regionness is the process 

whereby a geographical region is transformed from a passive object to a subject with capacity 

to articulate the interests of the emerging region” (Hettne and Soderbaum, 1998, p. 5). For 
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them, there are five levels of “regionness”: (i) “the regional space, or the geographic area; (ii) 

the regional complex, which implies an embryonic interdependence; (iii) the regional society, 

which could cover different aspects such as political, cultural, economic, or military; (iv) the 

regional community, origin of transnational civil society in the sense that stimulates the 

convergence of values and (v) the regional institutionalized polity, which would have the 

decision making capacity” (Hettne and Söderbaum, 1998, p. 6).  

1.7. Significance and Originality of Thesis 

  This study contributes substantially to scholarship on security in Africa. A careful 

search of literature and thesis databases show that critiquing the existing AU counter terrorism 

framework within the frameworks of New Regionalism Approach and Critical Security Studies 

had not been explored. Hence, my project does not duplicate existing research although it 

builds on related works. There is a relative lack of attention in both mainstream international 

security scholarship and African security scholarship to terrorism and counterterrorism in 

Africa. There is an ongoing need for critical scholarship on this important set of issues. The 

relative discussion on terrorism in Africa has been focused on how external actors could help 

fight against groups committing acts of terrorism in Africa. This arrangement has always been 

military-based and reactive and often infringes on the basic human rights of African citizens. 

Further, the Plan of Action of the AU in combating terrorism in Africa is premised on the 

capacity of member states to implement protocols and declarations of the AU. However, 

member states are not able to meet their obligations. This study therefore sought to challenge 

these assumptions (approaches) in countering terrorism in Africa.  

 

This study goes beyond the state level approach and instead advances that the AU 

(continental) is the most effective level of governance for countering terrorism in Africa. This 

is discussed within the frameworks of New Regionalism Approach (NRA) and Critical 

Security/Terrorism Studies (CSS/CTS), which emphasise a multifaceted approach to regional 

governance and security, respectively, in addressing core political challenges. While the NRA 

maintains that core political (including security) challenges can be addressed effectively at a 

wider governance scale (regional / continental), the CTS questions and critique the mainstream 

approaches to the study and practice of security / terrorism (example; state-centrism, military-

emphasis, narrow-reactive).The findings and outcome of this research stand to benefit actual 

and potential victims of terrorism, other researchers, and African policy makers and security 

practitioners. 
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1.8. Ontology and Epistemology – The Research Paradigm 

Ontology and epistemology are ways of viewing and situating a research philosophy in 

a research. What constitutes a fact is at the heart of ontology. In other words, ontology is 

associated with a central question of whether social entities should be perceived as objective 

or subjective. Bryman (2008) defines ontology as a philosophical consideration in research 

which concerns the nature of social entities, that is, whether social entities are or can be 

objective entities which exist independently from social actors or rather they are social 

constructions in themselves built up from the perceptions, actions and interpretations of the 

individuals in society. In short, ontology concerns our beliefs about the kind and nature of 

reality and the social world (what exists). Epistemology deals with the ‘nature’ of knowledge, 

its possibility (what knowledge is possible and can be attempted and what is not), its scope and 

legitimacy (Crotty, 1998). Bryman (2008, p.13) defines epistemology as “an issue concerns the 

question of what is (or should be) regarded as acceptable knowledge in a discipline.” Cohen et 

al (2007, p.7) assert that epistemology is about the assumptions which one makes about “the 

very bases of knowledge – its nature and form, how it can be acquired and communicated to 

other human beings.”  In short, epistemology is the study of the criteria by which the researcher 

classifies what does and does not constitute knowledge (Hallebone and Priest, 2009).  

The ontological and epistemological positions which underpin this research are 

grounded on subjectivism (constructionism) and interpretivism. These research paradigms 

argue that knowledge is produced by exploring and understanding (not discovering) the social 

world of the people being studied, focusing on their meaning and interpretations, that is, 

meanings are socially constructed by the social actors in a particular context (Ormston et al, 

2014). This research thus considers subjective meanings and non-quantifiable data as 

knowledge and this form the basis for the qualitative research design adopted in this research. 

The interpretations and assertions on terrorism and counterterrorism in this research reflect the 

perspectives and values of the researcher and the research participants. Thus, this research is 

considered to be largely inductive in that it aimed to proffer recommendations (that would help 

strengthen the effectiveness of the African Union to counter terrorism) from the data collected 

rather than use the data to test an already existing theory (see the Conclusion chapter of this 

thesis for further details). 
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1.9. Research Methodology  

This section provides the details of the research strategy adopted in this study together 

with the means of collecting data for analysis, site and sample selection, and the analytical 

approach that was adopted. In addition, the potential limitations and problems with the chosen 

research strategy and its implementation are outlined. 

1.9.1. Research Strategy  

This research is primarily qualitative in nature. Qualitative relates to studying “things 

in their natural settings, attempting to make sense of, or interpret, phenomena in terms of the 

meanings people bring to them” (Denzin and Lincoln 1994, p. 2). In other words, qualitative 

research is subjective in nature and the focus is mainly on opinions and perceptions rather than 

hard measurable data. On the other hand, quantitative tends to be used in the natural sciences 

(such as physics) to study “natural phenomena, using methods such as laboratory experiments 

and mathematical modelling, although quantitative research can often employ survey 

techniques within social settings and be used in conjunction with qualitative methods” (Myers 

as cited in Biggam 2008, p. 83). 

Both an exploratory and a case study qualitative research strategy were adopted in this 

study by the researcher. First, an exploratory research approach was adopted in order to gain 

an extensive insight into the main research problem of the study. The study thus embarked on 

an in-depth exploratory analysis of the AU’s counterterrorism (CT) framework and strategies 

guiding the fight against terrorism in Africa. This exploratory approach offered the researcher 

the opportunity to analyse the various declarations, resolutions, conventions, protocols and 

action plans of the AU to counter terrorism as well as the various CT programmes such as the 

Multinational Joint Task Force (MNJTF), the African Union Mission in Somalia (AMISOM), 

the Trans Sahara Counterterrorism Partnership (TSCTP), the Partnership for Regional East 

Africa Counterterrorism (PREACT) and the G5 Sahel. Indeed, the effectiveness of the CT 

framework of the AU and the extent to which the AU owns these CT programmes have been 

examined. And second, a case study of Mali has been conducted to illustrate the main argument 

of the study – that the AU, as a continental body, is the most effective level of governance for 

countering terrorism in Africa. Indeed, Mali presents a good case for this dissertation because 

of the presence and activities of Islamic groups such as al-Qaida in the Islamic Maghreb 

(AQIM), the Movement for Unity and Jihad in West Africa (MUJAO), and Ansar al-Dine 

(AAD) in Northern Mali, and the response to them of various state, regional and international 
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actors. The interplay between CTS and regionalism in countering terrorism in Mali as well as 

the state level implementation of AU’s CT framework in Mali have been thoroughly examined. 

1.9.2. Data collection: site and sample selection 

A purposive sampling was used to select respondents for this research. This means that 

the subjects under study were not chosen at random and therefore there can be no claim to 

achieving representative views related to the broader AU counterterrorism ecosystem. Instead, 

this research has as its focus the aim of achieving an in-depth and qualitative insight into 

counter terrorism in Africa. The purposive sampling technique was adopted essentially because 

of the purpose and objective of the study. This was useful when the researcher needed to reach 

a targeted sample quickly and indeed, proportionality was not the main concern. Under the 

purposive sampling, expert sampling was used particularly when it became imperative for the 

researcher to capture knowledge rooted in a particular form of expertise, and, in this case, the 

AU counterterrorism regime. 

Qualitative data was obtained primarily through the vehicle of interviews. This opened 

the opportunity to discuss, with the various stakeholders, counter-terrorism issues in depth. The 

interviews were semi-structured with questions prepared beforehand, but the interviewer was 

open to new issues and follow different, associated leads depending on the responses and 

willingness of the interviewee. The interviews were semi-structured to ensure that the interview 

had a clear direction and theme but there were opportunities for the experts to express their 

views, explain individual perspectives and expand on answers. As such, the interview was not 

restricted to questions that the interviewer initially intended to pose, if issues arose during the 

interview process, and were deemed relevant to the research issues, then these issues were 

pursued. The semi-structured interview or focused interview met the researcher’s aim of 

respecting how the participant frames and structures the responses. This, in fact, is an 

assumption fundamental to qualitative research: “the participant’s perspective on the social 

phenomena of interest should unfold as the participant views it, not as the researcher views it” 

(Marshall and Rossman, 1989, p. 82).  

Interviewing different experts allowed for cross comparisons of responses, encouraging 

different perspectives of similar counter-terrorism issues to emerge.  The places that formed 

the focus of the interviews included the Peace and Security Council (PSC), the African Centre 

for the Study and Research on Terrorism (ACSRT) within the AU, the Defense and Security 

Division (DSD) of the AU, the Institute for Peace and Security Studies (IPSS) in Addis Ababa, 

Ethiopia, the United Nations Economic Commission for Africa (ECA) in Addis Ababa, 
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Ethiopia, the West African Network for Peacebuilding (WANEP), Ghana and the Kofi Annan 

International Peacekeeping Training Centre (KAIPTC) also in Ghana. In addition to the 

primary analysis of key policy documents that was conducted, the research was supported with 

secondary sources of data by using content analysis of reviewed literature. These included 

published articles and journals related to the subject matter, E-books and internet facilities, and 

books on terrorism in general and counterterrorism in Africa. The analysis of the data was done 

by identifying and drawing upon common themes across the interviews and literature in 

relation to the questions and objectives of the study. 

1.9.3. Framework for data analysis 

To help focus the interviews in reflecting the main objectives of this research, the 

interviews were structured according to themes. These themes not only reflect the overall aim 

and objectives in this research, it also echoes main areas arising from the review of literature: 

the AU concept of terrorism; the AU institutional mechanism in countering terrorism; and the 

ownership of the counter-terrorism agenda in Africa. The themes were designed to help the 

interviewer and interviewees to focus, and also to help the analysis of the transcripts. In all, 10 

questions were asked on the AU concept of terrorism; 7 questions were asked on the AU 

institutional mechanisms in countering terrorism; and 5 questions were asked on the ownership 

of the counter-terrorism agenda in Africa. The consent of these respondents was sought for 

before their identities and names were disclosed and included in this study. 

1.9.4. Scope and Limitations of the Study  

The scope of the study covers critiquing the approach and effectiveness of the AU in 

countering terrorism in Africa. This is done in addition to the various sub-regional and global 

efforts in countering terrorism. This is indeed important because the challenge of terrorism is 

transnational and hence, imperative to compare and coordinate the various policies around the 

globe in arriving at what is more effective for the African continent to counter terrorism.  

This study, however, is not without some limitations. The research subjects of this study 

particularly the experts who were interviewed were so geographically dispersed that it became 

impractical to visit all of them within a very short space of time. As a result, phone and Skype 

interviews were utilised. Again, the sample population for this study was not big enough to 

have a full representative view of the subject matter. This, however, was augmented by 

secondary sources of data in order to ensure that a comprehensive data is sourced for this study. 

Further, the interview data collection technique relied on personal opinion of respondents and 
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hence were open to biases and inaccuracies. However, the researcher triangulated multiple 

sources of information from respondents before admitting them. 

1.10.  Organisation of the Study 

This study has been divided into four major parts. Part I consists of the introduction to 

the study; Part II comprises the theoretical framework whereas Parts III and IV cover the 

analysis of the African Union’s counter-terrorism mechanisms and the conclusion and 

contribution to African security scholarship respectively. 

Part I: Introduction to the Study 

Chapter 1 provides the background to the research problem; statement of research question 

and sub-questions; literature review; the main arguments and the significance of the arguments; 

the outline of approach and methodology; and outline of thesis structure; 

Part II: Theoretical Framework 

Chapter 2 examines Critical Security / Terrorism Studies (CTS) theories and their application 

to the African security environment. This includes identifying the objectives of Critical 

Terrorism Studies; why it is relevant for the study of terrorism and counter terrorism in Africa; 

and how Critical Terrorism Studies can impact on the AU in its approach towards terrorism in 

Africa;  

Chapter 3 examines the New Regionalism Approach and its application to security governance 

in Africa; it further discusses the main arguments of NRA; why they are relevant for the study 

of counter terrorism in Africa; and the AU as an example of new regionalism in security 

governance is tackled;  

Part III: Analysis: Examining the African Union’s Counterterrorism Mechanisms 

Chapter 4 examines the African Union’s counter-terrorism policy framework specifically; it 

entails what the AU’s Counter Terrorism framework is; what the potential benefits of the AU’s 

counter terrorism framework are; and what the challenges with the AU’s CT framework are;  

Chapter 5 analyses the state level implementation of African Union counterterrorism 

instruments as one of the core challenges facing the effectiveness of the continental regime; 

Chapter 6 discusses the external influence and ownership of counter-terrorism programmes in 

Africa as the other key area of challenge facing the AU’s CT regime; 
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Chapter 7 analyses contemporary counter-terrorism practice in Africa using Mali as a case 

study. 

Part IV: Conclusion and Contribution to African Security Scholarship 

Conclusion (Chapter 8) presents the summary of findings, recommendations and contribution 

to African security scholarship. 
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 31 

CHAPTER 2 

Critical Terrorism Studies and Africa 

2.1. Introduction 

This chapter is divided into two major sections. The first section outlines Critical 

Terrorism Studies (CTS) and its core principles and commitments to the study of terrorism in 

general terms. These core principles include CTS’ main epistemological, ontological and 

methodological, ethical-normative claims in relation to the study of terrorism. CTS is located 

within the wider sub-field of Critical Security Studies (CSS), which emerged most 

prominently after the Cold War as a challenge to conventional security thinking (and practice). 

While the thesis agrees with the broad approach taken by CSS and CTS, some specific 

critiques are advanced in the context of the argument of this thesis.  The chapter draws upon a 

range of CSS/CTS scholars including Jackson and Smyth among others. The second section 

discusses how CTS and its core commitments have been applied to the study of terrorism in 

Africa, including by researchers and scholars based in Africa. That is, this section discusses 

the extent to which African researchers have engaged CTS in their work. The works of some 

key scholars and authors such as Obi, Cilliers, Makinda, Mickler, Solomon, Botha, Pham, 

Goita, Onapajo, and Smith among many others are useful here, although not all are African or 

Africa-based. 

Indeed, as with the discussion of the definition of terrorism outlined in the Introduction, 

there appears to be a wider lack of consensus among scholars on the conception and definition 

of security. Debates over the nature, meaning and the future of security and security studies are 

contentious.  These debates have three roots: first is a dissatisfaction among some scholars with 

the neorealist foundations of security studies; second is a need to respond to the challenges 

posed by the emergence of a post-cold war security order, and third, a continuing desire to 

make the discipline relevant to contemporary times (Krause and Williams, 1996). The diverse 

contributions to debates on ‘new thinking’ on security is accompanied by attempts to broaden 

the neorealist conception of security to include a wider range of potential threats, such as 

economic, environmental and human rights issues. This again is intended to deepen the agenda 

of security studies by securing the lives of individual human beings and, according to some 

views, consequently emancipating them (Krause and Williams, 1996).  

Broadening and deepening the security discourse indeed encompasses debates on the 

nature and definition of terrorism. The concept of terrorism remains nebulous and vague and 

enmeshed in a seemingly unresolvable discussion as to what constitutes an act of terrorism and 
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who can be a terrorist. Such conceptual debates have undermined a consistent response to 

terrorism by governments at the national and international levels. Often, military operations 

are viewed as the most effective approach to counter terrorism, while others view it primarily 

as a criminal act with which international law and national court systems should be responsible 

for responding (Vermeulen, 2014). 

Despite differing views expressed, a discernible problem-solving approach permeates 

the discussion (Jackson et al, 2011). It is this common ambition towards policy-relevant 

research that opens considerable space for the emergence of an alternative, Critical Terrorism 

Studies (CTS) agenda. In this view, the current problem-solving agenda is not working and 

indeed is highly problematic (Jackson et al, 2011). To be able to manage the threat and counter 

terrorism holistically, first, there is the need to understand the threat comprehensively with 

focus and attention given to more in-depth aspects that go beyond just criminality and military 

action (Vermeulen, 2014). In Africa for instance, terrorism remains a major threat to lives, 

properties and installations in a number of countries. As will be discussed below, while there 

are several scholars and researchers examining terrorism in Africa, terrorism research and study 

grounded in CSS/CTS is generally in the minority.   

2.2.  Critical Security Studies and Critical Terrorism Studies 

In the post-cold war era, the intellectual environment and discourse on security evolved. 

While there was optimism in some quarters that the post-cold war era would bring a fresh 

opportunity for global peace and cooperation, others were undoubtedly pessimistic and 

anticipated a world full of inter-civilisational or ethnic conflict and weapons proliferation. 

There were also discussions on how security ought to be defined and understood, moving from 

the realms of traditional strategic studies to security studies. The need for a broadening or 

expansion of the areas of analysis considerably beyond the traditional purview of strategic 

studies became important and this was anticipated by those scholars promoting new and more 

critical approaches (Krause and Williams, 1997).  

In the dominant (neorealist) conception, the primary referent object for security has 

always been the state. The state is thus the legitimate object to be secured and entrusted with 

the authority and obligation to protect its citizens (Krause and Williams, 1997). This underlying 

view of the state as the locus of security is largely shared by the neorealist and neoliberal 

scholars. However, scholars such as Keith Krause, Michael Williams, Ken Booth and Richard 

Wyn Jones departed from such notions to advance Critical Security Studies (CSS), which in 

turn owed much to the vision of critical theory in International Relations developed initially by 
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Robert Cox and others. CSS questions and critique mainstream approaches to the study and 

practice of security (example; state-centrism, military-emphasis, among others). Diskaya (as 

cited in Krause and Williams, 1997) indicates that there are two dominant schools of thought 

of CSS. They are the Copenhagen School and the Aberystwyth (or Welsh) School. They are 

part of the post-positivist movement in International Relations but with different theoretical 

foci. The Copenhagen School takes the middle path between traditional and critical approaches 

to security whereas the Welsh School appears to be the most radical critique of traditional 

security studies. 

Buzan et al (as cited in Krause and Williams, 1997), representing the Copenhagen 

School, question the primacy of the state and military power in the conceptualisation of 

security. The state, however, still plays the role as a policy-making actor. By this, they insist 

that the state is the dominant actor compared to other referent objects, which is different from 

the realist understanding of state-centrism. Buzan et al (as cited in Krause and Williams, 1997) 

explain security at three levels: First is the development of a sectoral approach to security, 

whereby security threats are observed in one of five distinct yet interconnected sectors. These 

include the military, security, environment, economic, social and political sectors. Second is 

the development of a regional focus to security studies, whereby the interlinking security 

dynamics of regions are observed, challenging the prior, state focus of the field. Third is 

securitisation studies, which helps in the understanding of how security is socially constructed. 

Their main argument is that an issue becomes a security issue because an actor has labelled it 

so and an audience has consented to the enactment of extraordinary measures. 

The Welsh School challenges the neo-realist conception of security by treating the 

object of security not as the sovereign state but as the individual. That is, the axis of security 

studies should be the emancipation of individuals. By this they explain that individuals and 

their rights ought to be securitised and secured. They intimate further that narrow conceptions 

of national interest and state sovereignty are seen to limit the ability to deal with security issues 

whose source and solution go beyond statist structures and assumptions (Krause and Williams, 

1997).  

In line with this, the CTS approach involves a shift from state-centrism and the 

privileging of state security to a focus on the security, freedom and well-being of human 

individuals. Just as CSS has argued that the primary actor to be secured should be the human 

individual and not the state, CTS scholars also tend to be “concerned with ending the avoidable 

suffering of human beings than with bolstering the state” (Jackson et al, 2011, p. 40). In other 

words, CTS scholars tend to prioritise human security over national security and they work 
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towards minimising all forms of physical, structural and cultural violence (Toros and Gunning, 

as cited in Jackson et al, 2009). Consequently, CSS / CTS drawing inspiration from the 

Frankfurt School (critical theory), “rejects neo-realists’ military-focused, state-centred and 

zero-sum understanding of security and instead argues for broadening and deepening the 

security discourse and the emancipation of individuals” (Jackson et al, 2011, p. 32).  

Booth (2008), in discussing deepening, posits that the nature and assumptions as well 

as the institutional underpinnings of terrorism ought to be uncovered. He advances the 

argument that terrorism ought to be contextually understood with humanity, not the state, as 

the central unit to be preserved. It is important however, to stress that the state is not rejected 

as a potential legitimate entity for providing security. The difference between the traditional 

approaches and the critical scholars is that the state is not automatically taken as the natural 

unit to provide security and thus to be secured. The state rather is judged on how well it 

provides security to its citizens (Linklater as cited in Jackson et al, 2009). Deepening terrorism 

studies similarly scrutinises non-state actors in terms of their contribution to improving the 

security of humans. Thus, the shift from the security of the state to that of human beings implies 

that “a normative framework is established from which to critique both state and non-state 

actors on the basis of whether they contribute to the security and freedom of human beings and 

end their suffering” (Toros and Gunning, 2009, p. 94).  

Booth (2008) adds that broadening the research agenda goes beyond the field’s current 

focus on spectacular terrorist violence (typically by non-state actors) to include state violence 

/ terrorism, other forms of (non-terrorist) violence, and the social and historical context within 

which these acts take place. Jones (as cited in Jackson et al, 2009) used the term broadening to 

denote incorporating non-military issues into the security agenda. From a Welsh School 

standpoint, terrorism is broadened to include any violent act aimed at triggering political 

change by affecting a larger audience than its immediate target, which is broadly deemed 

illegitimate, whether carried out by an individual, a non-state group, a state or indeed an 

interstate organisation (such as North Atlantic Treaty Organisation (NATO), the African Union 

(AU) or the Association of Southeast Asian Nations (ASEAN)) (Toros and Gunning, 2009). 

Further, terrorism is broadened to include violent counter-terrorism by states or international 

organisations. This is ostensibly because violent counter-terrorism often threatens the well-

being of humans which CTS scholars regard as the ultimate referent object which must be 

secured. Equally important, terrorism is broadened to cover state and political violence as well 

(Toros and Gunning, 2009).  
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CTS, however, does not suggest that terrorism, counterterrorism, and structural / 

political violence are to be equated, but rather that the different types of violence cannot be 

seen as separate and should be studied together. Following from this, terrorism is understood 

as relational form of violence, one that cannot be examined and studied separately from the 

other forms of violence particularly, the political, social, and economic context in which this 

violence occurs (Toros and Gunning, 2009). 

  Emancipation according to Booth (as cited in Jackson et al, 2011, p. 41) is “the freeing 

of people from the constraints which stop them from carrying out what they would freely 

choose to do. War and the threat of war is one of those constraints, together with poverty, poor 

education, political oppression and so on.” An emancipatory approach to critical terrorism 

studies seeks answers with regard to the voices that are marginalised or silenced or empowered 

in defining terrorism or who a terrorist is. These questions build on the core Welsh School 

concern with whose security is prioritised and how the voices of the marginalised might be 

amplified (Toros and Gunning, as cited in Jackson et al, 2009). McDonald (as cited in Jackson 

et al, 2009) asserts that political elites within states are central with regard to actions and voices 

that are to be enabled or marginalised. He indicates that governments are not only in a strong 

position to pass domestic counter-terrorism legislation or enable military action, they are also 

in a particularly strong position when it comes to framing or representing the severity of a 

threat or the way a particular situation should be interpreted. He adds that in such instances, 

the non-combatant civilians indeed become the most vulnerable.  

Critical Terrorism Studies (CTS) like CSS essentially challenges the mainstream 

understanding of terrorism with regard to its ontology, epistemology and methodology. 

According to Jackson, Smyth & Gunning (2009, p. 222), CTS can be understood as “a critical 

orientation, a sceptical attitude, and a willingness to challenge received wisdom and knowledge 

about terrorism.” CTS, for example, criticises the orthodox terrorism scholars for focusing 

exclusively on non-state forms of terrorism and for not including acts of state terrorism. For 

Jackson et al (2011, p. 175), “in terms of human and material destruction, state terrorism has 

typically been a far more serious problem than non-state terrorism”. Governments in many 

countries have used terrorism as a strategy of violence against their own populations both 

within and outside their borders. Yet there has been relatively little research on state terrorism 

within the discipline of International Relations and even less on state terrorism by liberal 

democratic states from the North (Blakeley 2008 as cited in Jackson, Murphy and Scott, 2010).  

Jackson et al (2011) intimates that state terrorism has been studied through different 

kinds of state violence, such as repression, human rights abuses and genocide, but research on 
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state terrorism which utilises the concepts, theories, methods and insights of CTS remains 

relatively rare. Extending the scope of terrorism to include states raises a lot of questions. 

Laqueur (as cited in Jackson et al, 2010) is of the view that such an extension will include 

United States (US) foreign policy and also policies of Hitler and Stalin. Blakeley (as cited in 

Jackson et al, 2010), however, insists that positions such as Laqueur’s show that terrorism is 

reduced to just actor-based, rather than action-based, definitions. He argues that the act of 

terrorism remains the same even if the motives, functions, and effects of terrorism by states 

and non-state actors are different. That is, the core characteristics of terrorism are the same 

whether the perpetrator is a state or a non-state actor. Advocates of non-state terrorism seek to 

entrench the legitimacy and monopoly of state violence and power. Jackson et al (2011, p.176) 

intimates that “the silence on state terrorism works to maintain the fiction that terrorism is 

largely the activity of dissidents, while states are primarily the victims of terrorist violence.”  

Hoffman (as cited in Jackson et al, 2010) disagrees and argues that there must be a 

differentiation between state violence and non-state violence. He asserts that “this difference 

is based upon the historical emergence of rules and accepted norms of behaviour that prohibit 

the use of certain types of weapons and proscribe various tactics and outlaw attacks on specific 

categories of targets” (Hoffman as cited in Jackson et al, 2010, p. 13). He adds that terrorists 

had by contrast violated all these rules (Hoffman as cited in Jackson et al, 2010). Stohl (as cited 

in Jackson et al, 2010, p. 13) however, argues that this claim by Hoffman would only “stand if 

it could be shown that states did not violate these rules, as set out in the Geneva Convention…. 

the reality is that they do.” Any monopoly of violence that the state has is neither “a justification 

for excluding state terrorism from studies of terrorism, nor, more important, for affording states 

the right to use violence in any way they choose” (Stohl as cited in Jackson et al, 2010, p. 13). 

Blakeley (2010) adds that sovereign states do not always act legitimately even if they have the 

legitimate right to apply or use violence. Blakeley (2010, p. 15) proposes that state terrorism 

involves the following four key elements:  

(a) there must be a deliberate act of violence against individuals that the state has a duty 

to protect, or a threat of such an act if a climate of fear has already been established 

through preceding acts of state violence; (b) the act must be perpetrated by actors on 

behalf of or in conjunction with the state, including paramilitaries and private security 

agents; (c) the act or threat of violence is intended to induce extreme fear in some target 

observers who identify with that victim; and (d) the target audience is forced to consider 

changing their behaviour in some way. 
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In addition, the orthodox terrorism scholars are criticised by CTS concerning their over 

emphasis on Islamic terrorism and fundamentalism. The noticeable dearth of research in the 

field on subjects such as right-wing terrorism, Christian, Jewish, and gender terrorism cannot 

be overemphasised, and, importantly for this study, the terrorism experienced in developing 

regions such as Africa. The orthodox terrorism scholars are further criticised for over-reliance 

on secondary sources of data and information from states which have contributed to many of 

such scholars being co-opted into the state security departments as far as research is concerned 

(Jackson et al, 2009). In the view of Zulaika (as cited in Jackson et al, 2009), primary data 

gathering on terrorism by orthodox terrorism scholars is often limited. Moreover, CTS scholars 

challenge and criticise the traditional scholars of terrorism of always studying terrorism without 

regard to the context (history, social, economic etc) within which acts of terrorism occur. This 

tendency indeed reifies state hegemony and usually undermines and distorts the understanding 

and knowledge of terrorism (Jackson et al, 2009).  

CTS, therefore, engages and adopts pluralistic methodological approach to explaining 

the concept of terrorism. In the view of Jackson et al (2009, p. 222), CTS is largely perceived 

as “a very broad church that allows multiple perspectives, some of which have been considered 

outside of the mainstream, to be brought into the same forum – with the attendant benefits for 

intellectual dialogue and debate.” By implication, CTS is committed to using an 

interdisciplinary and pluralistic approach to terrorism research. At the same time, CTS seeks 

to engage with a range of perspectives and approaches, including fields which may originate 

within the orthodox problem-solving approach (Jackson et al, 2009).  

In short, CTS encompasses a diverse set of analytical, ontological, and normative 

traditions, ranging from “positivist or realist perspectives from outside the mainstream, to 

Frankfurt School Critical Theory, Welsh School Critical Security Studies, Foucauldian 

discourse analysis, Derridaen deconstruction, and so on. Furthermore, it entails an ongoing 

process of intellectual engagement (rather than a fixed position or endpoint) with a wide range 

of perspectives and approaches” (Jackson et al, 2009, p.19).  

Indeed, the ontology of terrorism refers to its nature, essence or being (Jackson et al., 

2011). Ontologically, CTS argues that terrorism is fundamentally a social fact rather than a 

brute fact. Jackson et al (2011, p.35) explain that “acts of violence are a brute physical fact for 

the victims and onlookers, but, the meaning or labelling of the acts is a social process that 

depends upon different actors making judgments about its nature.” That is to say that the nature 

of terrorism is not inherent to the violent act itself, but is dependent upon context, circumstance, 

intention, social, cultural, legal, and political processes of interpretation, categorisation, and 
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labelling (Schmid and Jongman, 1988). Ontologically, essentialising a person or a group is 

circumscribed and frowned upon by CTS (Jackson et al, 2009). Schmid (as cited in Jackson et 

al 2011, p. 35) add that “terrorist is not an identity like ‘Amish’ or ‘Canadian’, nor is one once 

a terrorist, always a terrorist.” CTS therefore rejects universalism and essentialism and instead, 

prioritises specificity, context, history, and nuance.  

Added to the above is the epistemological position of CTS. This deals with questions 

relating to the nature and form of knowledge and its application by different actors. Knowledge 

about terrorism is substantially impacted by process and context. CTS argues that knowledge 

creation is “a social process which depends on a range of contextual factors including the social 

positions of researchers, the institutional context within which they operate, the kinds of 

methods employed, and the intended consumers of the knowledge produced” among others 

(Jackson et al, 2011, p. 36). Toros and Gunning (2009) maintain that it is impossible for 

scholars to do value-free research on terrorism in that there is always an ideological, ethical 

and political dimension to the research process. They add that there is no wholly objective or 

neutral knowledge or truth about terrorism. Thus, the entire process is subjective. This however 

does not mean that “all knowledge about the social world is hopelessly insecure, that relatively 

secure knowledge claims cannot be found and built on by CTS scholars” (Booth as cited in 

Jackson et al 2009, p. 24). Rather, it suggests that, in addition to a commitment to the highest 

standards of scholarship, “research on terrorism should also be characterised by a continuous 

and critical reflexivity in regard to its epistemology, ethics, and praxis” (Toros and Gunning, 

2009, p. 224). Epistemologically, there is a broadening of the focus of terrorism research to 

include both state and non-state terrorism, counterterrorism, and other forms of violence (Toros 

and Gunning, 2009). Such a broadening will serve to “de-exceptionalise terrorist violence by 

placing a socio-economic-historical context at the heart of the investigation, restoring a past 

and a future to terrorism, allowing the concept to evolve along with the social world” (Toros 

and Gunning, 2009, p. 224).  

Further, methodologically, CTS is committed to an interdisciplinary and pluralistic 

approach to terrorism research. This interdisciplinary and pluralistic approach cuts across 

“post-positivism and non-international relations-based methods and approaches, including 

discourse analysis, post-structuralism, constructivism, critical theory, historical materialism, 

and ethnography, among others” (Jackson et al, 2009, p.39). CTS further commits to engaging 

in primary research as opposed to the over reliance on secondary sources of data. This means 

that CTS scholars value talking to terrorists as one way of obtaining primary data (Gunning as 

cited in Jackson et al, 2011). Moreover, CTS adheres to a set of research ethics which take into 
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account the various end-users of terrorism research, including the victim populations which 

bear the impact of terrorist attacks and counterterrorism policies, informants and communities 

from which terrorists often emerge (Breen-Smyth, 2009). These research ethics include but not 

limited to identifying marginalised and silenced voices, the human behind terrorist labelling, 

recognise the vulnerability of research participants, strict adherence to confidentiality and 

protecting interviewees, utilising principles of informed consent and do no harm approach to 

research among others (Booth as cited in Jackson et al, 2011). Above all, CTS researchers 

should assume responsibility for the anticipated outcome of their research and more 

importantly the ways in which the research may be applied and used (Jackson et al, 2009). 

2.3. Critique of Critical Terrorism Studies 

The CTS literature is awash with criticisms against the orthodox terrorism studies. One 

of the key criticisms is that the orthodox approach to the study of terrorism has failed to probe 

extrajudicial activities of states and governments against their own citizens. CTS scholars are 

of the view that terrorism has only been conceptualised by orthodox scholars as dissident 

violence from below, thus intentionally excluding questionable state activities. Lutz (2010) 

however insists that this claim is overstated. He argues that those who focus on dissident 

terrorism engage in what he terms a Homeland Security Study approach. By this, he means 

providing answers to governments on how they can deal with threats from either domestic or 

international terrorist organisations. Horgan and Boyle (2008) intimate that CTS scholars 

overstate the case that terrorism studies is engaged in problem-solving and dependent on 

instrumental rationality.  

Moreover, Lutz (2010) strongly argues that it is not a novelty on the part of CTS 

scholars in discussing state terrorism. He indicates that such a claim had been made in 1987 

that the CTS perspective has widely accepted. Horgan and Boyle (2008) equally maintain that 

CTS overstates its case, as scholars within terrorism studies have long acknowledged the 

deficiencies and limitations of current research and have long sought to overcome them. Lutz 

(2010) further opines that violence by governments including Stalinist Russia, Nazi Germany, 

Mao’s Peoples Republic of China, North Korea and the regime of Saddam Hussein in Iraq, Idi 

Amin in Uganda or Francois Duvalier in Haiti, has been well documented and studied. The fact 

that it has not been analysed under the heading ‘terrorism’ does not mean that it has not been 

studied. He intimates that state reliance on terrorist techniques directed against its own citizens, 

has also been considered in the ‘orthodox’ terrorist literature. Lutz (2010) indicates that 

Wilkinson (1975) in one of his early works, discussed the differences between revolutionary 
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terrorism and repressive (state) terrorism in a period well before terrorism became a hot topic. 

Even before him, Lutz (2010) maintains Thornton (1964) noted that terrorism could begin with 

the state and its security forces and not with dissidents. More recently, David Claridge (1996) 

provided not only a very good definition of terrorism covering both dissident and regime 

terrorism, he also provided a rather compelling argument that some governments could and did 

indeed engage in campaigns of terrorism.  

These early references in the literature suggest that the field of Terrorism Studies has 

not ignored terrorism from above or been pre-empted by Homeland Security analysts in the 

way that CTS scholars claim. Stohl (as cited in Weinberg & Eubank, 2008) notes that there is 

a considerable body of case study literature which has documented the use of repression and 

terrorism by states against their own populations. 

Weinberg and Eubank (2008) discussing quality of data gathering by the orthodox 

terrorism studies alludes that reliance on newspaper accounts and other secondary sources of 

data is diminishing. They contend that a number of researchers have conducted and continue 

to conduct interviews with individuals involved in terrorist activities in Germany, Italy, Sri 

Lanka, Indonesia, Iraq, the West Bank, and Gaza Strip. Among the long list of orthodox 

terrorism researchers who have had these extended and systematic face-to-face encounters, 

include Nicole Argo, Anat Berko, Mia Bloom, Mohammed Hafez, John Horgan, Ariel Merari, 

Donatella della Porta, Jerrold Post, the late Ehud Sprinzak, and Yoram Schweitzer.  

Moreover, Weinberg and Eubank (2008) challenge the CTS a-historicity claim levelled 

against orthodox terrorism studies. In their view, the worldwide outbreak of terrorist violence 

in the late 1960s was followed by a number of articles and books whose authors stressed the 

fact that terrorism was by no means a new phenomenon. They indicate that Walter Laqueur, 

Albert Parry, and David Rapoport, among others, went on to trace the intellectual and historical 

manifestations of terrorist violence from the ancient Greek practice of tyrannicide, to the 

religiously motivated Zealots and Assassins, forward through the ‘reign of terror’ during the 

French Revolution to the late nineteenth century anarchists, Russian revolutionaries and Irish, 

Balkan, and Indian nationalists. Laqueur especially went out of his way to emphasise the view 

that terrorism was hardly new and, for the public, nothing much to worry about.  

If the CTS advocates use the term ‘a-historical’ in connection with the orthodox study 

of terrorism following 9/11, al-Qaeda and Islamic radicalism, Weinberg and Eubank (2008) 

shows that Giles Kepel (2002, 2004), John Esposito (1983), and other analysts have produced 

a substantial body of work on the philosophical and historical roots of al-Qaeda and its 

followers.  
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2.4. Critical Terrorism Studies and Africa 

This section examines the extent to which African and Africa-based terrorism 

researchers have applied CTS methods and concepts to the African context. These CTS 

methods and concepts, as discussed earlier in this thesis, include broadening the knowledge of 

terrorism to cover subjects such as the wider socio-politico-economic context of political 

violence, state violence / terrorism and violent counterterrorism; deepening the nature and 

essence of terrorism research by uncovering the field’s underlying ideological, history, 

conceptual and institutional underpinnings, which make both terrorism studies, and the 

practices of terrorism and counterterrorism, possible in the first place, and ensuring that the 

human security / emancipation of individuals as against the state is intact; and lastly, primary 

data sources are more preferred to secondary sources in terrorism research as far as CTS is 

concerned and of course, interdisciplinary and pluralistic approach to terrorism research is 

equally favoured.   

This section is divided into three major parts. The first part discusses the extent to which 

terrorism studies in Africa has been broadened beyond non-state terrorism to include state 

terrorism, violent counterterrorism, and structural violence, among other forms. The second 

part looks at how terrorism research in Africa has been deepened and thus the nature and 

concept of terrorism in Africa is thoroughly examined. The third part explains the 

methodological approach to terrorism studies in Africa and whether African researchers indeed 

adopt interdisciplinary approach and resort to primary methods of gathering data for terrorism 

research. 

First, broadening of terrorism research in Africa has not been extensive enough. While 

most scholars assert that violent counterterrorism by states through military actions remains 

ineffective in Africa and that the root causes of terrorism must first be addressed, other scholars 

also advocate for strong states in Africa to counter terrorism. Again, while CTS maintains that 

violent counterterrorism should be included in the categorisations of acts of terrorism since 

such an approach is inimical to human security, no such forceful argument has been made by 

African researchers on terrorism. Cilliers (2006), discussing how Africa ought to counter 

terrorism, advocates for a strong state to fight non-state terrorism. In his view, Africa is severely 

affected by non-state terrorism. He opines that multiple initiatives and measures are needed to 

combat terrorism in Africa. He indicates that failed and weak African states provide a safe 

haven and provide conducive environment for terrorists. He is of the view that military 

operations in Africa will not yield any positive results if attention is not given to the 
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construction of a working state with a government in control of its territory, both urban and 

rural, and its land, sea and aerial borders. These states and their governments must be 

accountable, open and transparent to their citizens. He adds that these states and governments 

must be subjected to a strict oversight by both public and private institutions including the civil 

society. Without such an arrangement to restrain the overwhelming power of the executive, 

key African regimes will remain shallow, corrupt and will abuse state power and authority.  

Solomon (2015) adds that in general, states in Africa and their political elites are 

somehow seen as sacrosanct and inherently good and do not engage in acts of terrorism. Studies 

on terrorism in Africa therefore are largely focused on non-state actors such as Boko Haram, 

al-Shabaab, Ansar Dine and others. In the process, many predatory states in Africa have grown 

more coercive in attempting to counter non-state terrorism with the assistance of external 

powers and entities. Such violent counterterrorism in Nigeria, for instance, has often been 

indistinguishable from Boko Haram attacks on the hapless civilians of Borno State in northern 

Nigeria. That is, the Multinational Joint Task Force (MJTF) in its quest to counter the activities 

of Boko Haram, has caused additional harm on the indigenes of Borno State through 

indiscriminate killing of civilians.  

Botha (2008) expressing his view on counter-terrorism strategy in Africa, suggests that 

the approach by African states to counter terrorism should balance both soft and hard 

approaches. By this, he means a human security and state-centric approaches ought to be 

balanced respectively. He, however, admits that until now, a reactive or hard approach has been 

favoured and oftentimes, state agents and the military are relied upon to counter terrorism in 

Africa. He argues that the use of the military has largely been ineffective. One might even 

argue that their use has acted as a push factor for terrorism, rather than preventing 

radicalisation. He posits that counterterrorism measures should be in keeping with a specific 

threat or situation. Again, resorting to and relying on the tactics of conventional warfare in 

countering terrorism in Africa is counterproductive. He is of the view that military option is 

not an effective tool in dealing with terrorism. This is ostensibly because conventional / 

symmetrical mechanisms in an unconventional / asymmetrical conflict usually leads to massive 

casualties of innocent civilians. He cites Somalia as an excellent example which illustrates the 

negative impact of such an approach. He is of the view that the conditions conducive to the 

spread of terrorism in Africa must be tackled in order to control the scourge of terrorism on the 

African continent. These conditions include the lack of rule of law and violations of human 

rights, ethnic and religious discrimination, political exclusion, socio-economic marginalisation 

and lack of good governance, among others (Botha, 2008). 
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Ogbonnaya et al (2014) emphasise the relative capacity of states in ensuring the security 

of the territorial borders, life and property of their citizens. However, this protective function 

of the state has been threatened by local and international terrorism.  In Somalia, the operations 

of religious fundamentalists and ethnic militia aided by international terrorist groups have 

crippled governmental operations and state functions. In Algeria, al-Qaida in the Islamic 

Maghreb (AQIM) is fighting to overthrow the government and institute an Islamic state. 

Terrorism by Boko Haram for instance is fast spreading across the sub-region of West Africa. 

This spread is ostensibly due to Boko Haram’s collaboration with other terrorist groups within 

West Africa and beyond. This indeed constitutes a threat to the security and stability of states 

within the sub-region of West Africa and beyond. 

Generally, counterterrorism initiatives are failing across the African continent. The 

state-centric and military-focused nature of many counterterrorism initiatives are the primary 

reasons for this failure. Solomon (2013) is of the view that states in Africa are often the source 

of insecurity for ordinary citizens. The support of the international community to violent 

counterterrorism efforts in most African states not only serves to bolster predatory states but 

also undermines the human security of their citizens. He asserts that current counterterrorism 

initiatives in Africa are counterproductive. Malan (2017) adds that such military actions 

engender and spur these terrorists on instead of keeping them at bay. 

Obi (2006) believes that the militarised global war on terror has undermined the human, 

social and environmental security in Africa. He opines that terrorist infiltration in West Africa 

for instance is as a result of the zero-sum militarist top-down globally driven solutions that fail 

to address the asymmetries of power and the historical, political and socio-economic roots of 

violent conflict and crises in West Africa. He reiterates that since the militarised 

counterterrorism in West Africa and Africa in general is externally driven, rogue states and 

governments would pander to the dictates of external constituencies and agendas. This, to all 

intents and purposes, undermines local popular democratic aspirations, and regional peace and 

development. 

In supporting state capacity in countering terrorism in Africa, Makinda (2006) 

maintains that institutions play key role in the fight against terrorism. He is of the view that 

military measures to counter terrorism in Africa have led to the death of many innocent 

civilians, undermined democratic governance, norms, rules and institutions that underpin 

security and eroded civil liberties. African states thus need a creative approach to counter 

terrorism in Africa. He advocates that a sustainable counterterrorism formula should include 

options for enhancing the normative structure in which security is embedded. Thus, developing 
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counterterrorism strategy needs to shift from the short-term emphases on political suppression 

and military force, to a long-term formula that is based on institutions, development and social 

justice.  

In discussing state terrorism in Africa, Mattes (2016) maintains that some states engage 

in political violence against their own citizens. Libya under Muammar al-Gaddafi exemplified 

this. Gaddafi’s rule was authoritarian and repressive against anybody who questioned the 

political structure. He asserts that violence against opposition was a basic element of Gaddafi’s 

rule. In the case of Sudan, Mickler (2010) believes that there was a campaign of terror 

unleashed on the people of the Darfur region in Sudan since 2003. He explains that in order for 

President Bashir to maintain power and Arab interests in Sudan and have a firm control of his 

regime, he deliberately employed local militias and the entire state apparatus to terrorise non-

Arab Sudanese citizens. Hubschle (2006) in conceptualising terrorism, introduces the concept 

of ‘colonial terror’ which depicts a distinct form of state terrorism perpetrated during the 

colonial and post-colonial periods.  

Some scholars also dwell on non-state terrorism and Islamic militancy in the discourse 

of terrorism in Africa. Pham (2012) intimates that Boko Haram in Nigeria first received 

widespread attention in 2003 after it launched an attack against police stations and other public 

buildings in the towns of Geidam and Kanamma in Yobe State in Nigeria. He adds that Boko 

Haram should be understood in reference to the social, religious, economic, and political milieu 

of northern Nigeria. He strongly opines that this atmosphere created the conditions for the 

emergence of Boko Haram on one hand and on the other hand, the militant sect constitutes a 

wider threat to the socio-politico-economic and security interests in Africa. Onapajo et al 

(2012) further add that Boko Haram’s terrorism has a transnational dimension and poses major 

threat to the sub-region of West Africa and Africa in general. Goita (2011), discussing al-Qaida 

in the Islamic Maghreb (AQIM) intimates that AQIM has deeper connections with local 

communities and criminal networks in the Sahel region. He advocates for a coordinated 

counterterrorism effort of the Sahelian governments to confront AQIM's long-term and 

sophisticated strategy in the region. He further intimates that better intelligence, mobility, and 

community focus by the region's security sectors are needed to respond to attacks and target 

AQIM units and bases. At the same time, governments need to protect livelihoods and create 

economic opportunities so as to maintain the divisions that historically have created a division, 

and which AQIM is actively seeking to bridge. Removing the roots that AQIM is setting down 

in the Sahel is the only way to contain and reverse the growing threat it poses to the region. 
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Østebø (2012) notes that the rise of Islamic militancy in parts of the Sahel and Horn of 

Africa poses monumental threats to regional and continental stability. The appeal of these 

militants stems from their ability to tap into and persuade marginalised communities, 

particularly youth that their grievances can be rectified by the establishment of a purer Islamist 

culture. Schaefer and Black (2011) opine that al-Shabaab in Somalia has capitalised on this as 

they seek to galvanise the Somali population behind them for a united and greater Somalia. 

Abdisaid (2016) intimates that while Islamist extremism in East Africa is always associated 

with al-Shabaab in Somalia, the scourge has indeed expanded to varying degrees throughout 

the sub-region of East Africa.  

Second, the nature, essence and concept of terrorism in Africa seem to be lost. Africans 

have used Western models and philosophy in categorising terrorism in Africa. The result has 

been the development of double standards which have negatively impacted on the 

understanding of terrorism in Africa. In effect, African countries’ understanding and prevention 

of terrorism is largely based on a state-centric approach (Botha, 2008). Lumina (2008) explains 

that many countries in Africa have been pressured to introduce anti-terrorism legislation by 

powerful countries, without due regard to their local circumstances. This situation not only 

heightens the likelihood that these countries have not paid much attention to the human rights 

implications of such legislation, but it also increases the risk of abuse by the governments 

concerned. It is therefore important that each state should have the freedom to adopt anti-

terrorist legislation that will ensure the security of all persons within its jurisdiction.  In sum, 

national efforts to curb domestic terrorism should reflect local circumstances and take the 

relevant international and national human rights standards into account. Throwing more light 

on the above using Kenya as an example, Mogire and Mkutu Agade (2011) explain that the 

measures, rationale, assumptions and motivations behind counterterrorism measures in Kenya 

do not have the support of the citizens of Kenya. They indicate that measures to fight the 

scourge of terrorism in Kenya are externally imposed primarily by the United States of 

America. These measures are indeed usually seen as a tool of US imperialism in Africa. Olsen 

(2014) sees it as proxy war in Africa by the Western powers using Africans to fight while they 

provide logistics, funds and training for African troops.  

Botha (2008) therefore advises that African countries must rethink and focus on the 

need to address the underlying factors that drive individuals to resort to terrorism and develop 

counterterrorism strategy that is conducive to human security and protection. He is emphatic 

on Somalia, Egypt and Zimbabwe that their socio-politico-economic conditions pose huge 
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threats to their societies. He further asserts that marginalisation particularly on religious, ethnic 

and cultural lines leads to isolation which provides fertile grounds for radicalisation.  

Lewis (1980, as cited in Solomon, 2015) historicises and contextualise the al-Shabaab 

terrorism in the clan and sub-clan division, politics and competition in Somalia. He intimates 

that Somalia’s problem lies in the complicated nature of its clan-based politics. In historicising 

Boko Haram, Smith (2015) traces the emergence of the group to Mai Hummay in 1085 through 

to the establishment of the Sokoto Caliphate across much of what is today northern Nigeria by 

Usman Dan Fodio in the 1800s. Boko Haram activities have also been contextualised in term 

of ethno-religious conflict (Agbiboa, 2013), economic globalisation (Pichette, 2015) and weak 

political governance (Ikelegbe as cited in Solomon, 2015). 

Third, following from above, the methodology espoused by CTS is not aptly applied 

by researchers on terrorism in Africa. CTS favours a methodological approach that is 

interdisciplinary including exploring non-international relations-based methods. CTS also 

supports engaging in ethically sound primary research as against reliance on secondary sources 

of data which appear to be the case in most African terrorism researchers.   Festus Aubyn, a 

Lecturer and Security Expert at the Kofi Annan International Peacekeeping Training Centre, 

Accra, Ghana, explains that obtaining primary data from terrorists as a researcher in Africa is 

not only scary but life-threatening. Usually, terrorists such as Boko Haram considers 

researchers and journalists as agents of the Western world (infidels) who deserve death.1 

2.5. Conclusion 

CTS has espoused that the nature and conceptualisation (ontology) and knowledge 

creation (epistemology) of terrorism are a social construction. CTS also takes as its core the 

interdisciplinary, pluralistic and ethical approach to terrorism research. More importantly, CTS 

commits itself to human security over state security with an aim to ending human suffering. 

The ontology, epistemology and methodological approach require scholars to consider context 

(socio-politico-economic issues) and history in terrorism studies. This implies that the study of 

terrorism must be deepened and broadened to capture the ideology and institutional 

underpinnings of terrorism and also include state violence and other structural violence in the 

study of terrorism. Even though CTS has been challenged by scholars like Lutz, Weinberg and 

 
1 Dr. Festus Aubyn, Lecturer and Security Expert at the Kofi Annan International Peacekeeping Training 
Centre, Accra, Ghana, field interview, November 23, 2018. 
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Eubank, Horgan and Boyle, among others, on the novelty of their position, methodology, 

historicity, claims on state terrorism, and others, it remains an important alternative approach.  

There have not been many African scholars or African based researchers who have 

applied CTS methods and concepts to the analysis of terrorism in Africa. Broadening the 

terrorism research agenda in Africa to include state terrorism, violent counterterrorism, 

structural violence among others has not been extensively done. State terrorism in Africa for 

example, has been least explored and investigated by scholars both within and outside the 

continent. There are however few scholars such as Mattes (2016), Mickler (2010), Hubschle 

(2006) among others who have examined this concept in Africa. While some writers advocate 

for state-centric measures to counter terrorism in Africa, scholars such as Makinda (2006), 

Botha (2008) and Solomon (2013) strongly denounce the state-centric approaches to countering 

terrorism in Africa.  

Again, there appears to be lack of African concept of terrorism. The prevailing pattern 

is characterised by a universalistic framework for conceptualising terrorism that is insensitive 

to local particularities (history and context) in Africa. Lumina (2008) for instance thinks that 

due to this lack of African concept of terrorism, anti-terrorism mechanisms are imposed on 

African states by the Western powers without due regard to local circumstances. Writers such 

as Obi (2006), Mogire and Mkutu Agade (2011) believe that the whole concept of terrorism 

and counterterrorism in Africa is externally driven and Olsen (2014) concludes that 

counterterrorism in Africa is a mere proxy war. Efforts in critical terrorism research in Africa 

have indeed featured very few African researchers and thus, the universalistic agenda is 

championed by governments and scholars who live outside the continent of Africa. Hence, 

Africa lacks the agency in countering terrorism on the continent to secure and protect its 

peoples. Moreover, historicising and contextualising the terrorism research agenda in Africa 

has also been least investigated. Lewis (as cited in Solomon, 2015), Smith (2015), and Agbiboa 

(2013), Pichette (2015), Ikelegbe (as cited in Solomon, 2015) have made efforts in historicising 

and contextualising the terrorism research agenda respectively. 

In spite of the above, the orthodox narrative still dominates the research agenda on 

terrorism in Africa. There is obsession with non-state terrorism, emphasis on Islamic terrorism, 

over-reliance on secondary sources of data, insufficient research on state terrorism and dearth 

of research on right wing terrorism and/or Christian terrorism. There is therefore the need for 

more intellectual engagement of CTS methods and concepts in Africa in understanding the 

broader concept of terrorism. 
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CHAPTER 3 

New Regionalism and the African Union 

3.1. Introduction 

This chapter examines the evolution of regionalism from the 1950s to the post-Cold 

War era. It discusses in detail both the ‘first’ and ‘second’ waves of regionalism. More 

importantly, the ‘third’ wave of regionalism, consisting of regionalism in the post-Cold War 

era and security regionalism, is also examined. This broader discussion of regionalism 

constitutes the first section of this chapter. The second section discusses regionalism in Africa, 

particularly, tracing the quest to integrate the African continent through the pan-African 

movement. The formation of the Organisation of African Unity (OAU) and its transition to the 

African Union (AU) is examined. In addition to critical terrorism studies, as outlined in the 

previous chapter, this discussion of the evolution of regionalism forms the second pillar of the 

conceptual framework used in this thesis. As such, it seeks to identify and explain how 

regionalism in Africa informs the African Union’s approach to, and practice of, 

counterterrorism in Africa; that analysis is subsequently the subject matter of the remaining 

chapters. 

3.2. The Evolution of Regionalism 

There was a tremendous surge in regionalism across the world from the 1950s. There 

is no watertight definition of the concept of regionalism. This is ostensibly because scholars do 

not agree on what constitutes a region in the first place. While some scholars limit their 

definition of a region to a geographical proximity (Russet, 1967; Thompson, 1973), others 

maintain that regions are politically made (Katzenstein, 2005; Solingen, 1998). In the light of 

these ontological disagreements of what constitutes a region among scholars, efforts have still 

been made to attempt to conceptualise regionalism. Usually, regionalism is understood to 

involve co-ordination of policies through institutions of states (Mansfield & Solingen, 2010). 

This co-ordination oftentimes occurs among states located in close geographic proximity 

(Mansfield & Solingen, 2010). Pempel (2005, p. 20) explains that regionalism “involves 

primarily the process of institution creation and is the intentional product of interstate 

cooperation.”  

The concept of regionalism has indeed gained currency and has been reintroduced into 

international studies and discourse after many years of neglect (Hettne and Soderbaum, 1998). 

Asante (1997) indicates that there has been a revival in the interest of regionalism in both 
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developed and developing countries. Asante (1997) is of the view that this renewed interest in 

regionalism is borne out of the difficulties and challenges in bringing to a conclusion the 

Uruguay Round of multilateral trade negotiations. As a result, regionalism, appeared to be a 

viable substitute for global multilateralism.  

The theoretical landscape of early regionalism in the 1950s and the 1960s around the 

globe appeared to be grounded in liberal institutionalism (that is, functionalism and neo-

functionalism) and market integration. Contrary to the neo-realists’ position that the 

international system is anarchical and that cooperation among states is far-fetched (Söderbaum 

2004), functionalists suggest the possibility of a functional co-operation among sovereign 

states. Stephan (2013, p. 3) asserts that Mitrany developed functionalism as “a normative 

explanation for the establishment of mechanisms such as the European Coal and Steel 

Community (ECSC) to ensure peace by moving beyond nationalism.” By implication, 

functionalists espouse that co-operation by governments in the creation of specialised and 

technical task-orientated welfare agencies could unite people across borders (Stephan, 2013). 

Functionalists therefore place emphasis on the common interests and needs shared by states 

and also non-state actors in a process of global integration. This is in stark contrast to the neo-

realists’ proposition that states ought to preserve their sovereignty and territory (Rosamond, 

2000).  

Functionalism in this manner assumes that experts can be drawn together from various 

countries to solve international problems and subsequently achieve global peace. Mitrany 

(1996) maintains that functional cooperation through international organisations can help 

achieve global peace. The activities of functional international organisations involve taking 

actions on practical and technical problems rather than those of military and political nature 

(McLaren, 1985). It is assumed that every technical problem has a solution and can be solved 

by technical experts. Further, technical solutions would equally be implemented by 

international civil servants (McLaren, 1985). To a functionalist, “an international civil servant 

is a creature whose existence is never in doubt. He or she is a person who no longer gives or 

holds allegiance to any nation-state. Any benefits of life within a nation-state have been traded 

away for the status and emoluments associated with a career in the international realm” 

(McLaren, 1985, p.145). Mitrany (1996, p. 35) adds that “dealing with functional matters 

provides the actors in the international community the opportunity to successfully cooperate in 

a non-political context, which might otherwise be harder to achieve in a political context. 

Ideally, this would ultimately result in an international government.” Functionalists therefore 

assume that co-operation in a non-political context would eventually bring international peace 
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and order. Critics however, point out that just dealing with functional matters does not always 

facilitate cooperation and they criticise the functionalist assumptions as simplistic and failing 

to holistically assess the different causes of state conflict (Ziring, Riggs, and Piano, 2005). 

Building on functionalism, neo-functionalists argue that cooperation in a given sector 

provides incentives to cooperate in other similar and/or related areas. That is to say that the full 

benefits from integration in one sector can sometimes only be realised by also cooperating in 

other sectors. McCormick (1999) explains that states initially integrate in limited functional or 

economic areas and thereafter, partially integrated states experience increasing momentum for 

further rounds of integration in related areas. This is what is called the spill-over effect. 

According to neo-functionalists, there are two kinds of spill-over; functional and political. 

Functional spill-over is the cooperation and integration of various economic sectors or issue-

areas, and the integration in one policy-area for instance spill over into others, whereas political 

spill-over is the creation of supranational governance models, such as the European Union 

(EU), or the United Nations (UN) (McCormick, 1999). Neo-functionalists focused their 

attention solely on the immediate process of integration among states, that is, regional 

integration. They reintroduced territorialism, departing from the functional approach, and 

assert that states continue to be important in regional integration. This by no means implies that 

states are exclusive actors in such process. Neo-functionalists emphasise the deliberate design 

of regional institutions, which are seen as the most effective means for solving common 

problems. These institutions and supranational authorities are initiated by the states, but then 

the regional bureaucrats and interest groups and self-organised interests become important 

actors in the process. The regional institutions are, in turn, “instrumental for the creation of 

both functional and political spill-overs, and ultimately lead to a redefinition of group identity 

beyond the nation-state and around the regional unit” (Hurrell, 1995, p. 59). Both functionalists 

and neo-functionalists accounts differ in a number of ways, but they share a common 

assumption that states can advance their interests by “creating regional institutions to manage 

growing interdependence and overcome collective action problems” (Mansfield and Solingen, 

2010, p. 157). 

Since the 1980s, regional integration theory has been largely dominated by a focus on 

trade, financial flows and economic integration. The debate over this aspect has been of 

particular concern to economists, especially with regard to the patterns of interaction between 

regional and global trade (Stephan, 2013). Market integration, as it is known, is a body of 

theories built around customs union theory and optimal currency areas. The theory assumes 

“the creation, in linear succession, of increasingly more advanced stages of regional economic 
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integration, namely: preferential trade area, free trade area, customs union, common market, 

economic and monetary union and complete economic integration” (Robson, 1998, as cited in 

Soderbaum, 2004, p. 23).  

3.2.1. Waves of Regionalism 

Ivana (2016) indicates that the first wave of regionalism is usually framed by the decade 

between 1950s and 1960s. This was a period of European regionalism and import-substituting 

integration among developing countries which faded out at the beginning of the 1970s. The era 

of stagnation in the 1970s was replaced by multilateral trade liberalisation. Mansfield and 

Milner (1999, p. 600) opine that “the first wave took place from the late 1950s through the 

1970s and was marked by the establishment of the European Economic Community (EEC), 

European Free Trade Association (EFTA), the Council for Mutual Economic Assistance 

(CMEA), and a plethora of regional trade blocs formed by developing countries.” Ivana (2016) 

further indicates that the second wave of regionalism began in the 1980s and peaked in the first 

half of the 1990s. The slow pace of the Uruguay round of negotiations and multilateral trade 

liberalisation approach engineered this second wave of regionalism, but also, the new position 

and show of support by the United States (US) towards regionalism followed by renewed 

interest in Latin America, Africa as well as in Asia contributed to this feat.  

Asante (1997) discusses the waves of regionalism in the perspectives of both developed 

and developing societies. In developed societies, the first wave of regionalism started with the 

creation of the European Coal and Steel Community (ECSC) established in 1951, the European 

Economic Community (EEC) (1957) and the European Free Trade Association (EFTA) (1960). 

The developmental challenges in post-war Europe propelled many countries to coalesce and 

form economic cooperation. The US initially supported the General Agreement on Tariffs and 

Trade (GATT) and multilateral approach to solving common global challenges. However, the 

US threw its weight behind the European Community when it realised a united Western Europe 

stood as an effective deterrent to the growing Soviet threat (Asante, 1997). This became a 

worldwide phenomenon that “the post-World War II period was described as an era of regional 

integration, or the age of integration” (Asante, 1997, p. 2). 

The process of regional integration was linked to economic development. The post-war 

progress towards integration in Europe made a considerable impression on many countries, as 

the idea of economic integration became attractive to political and economic leaders of the 

Third World. Hence the subsequent proliferation of regional arrangements around the world, 

especially in the developing countries of Africa and Latin America (Asante, 1997). In 
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developing societies, in the 1960s and the early 1970s, free trade areas and customs unions 

mushroomed in Latin America and Africa. The Latin American Free Trade Association 

(LAFTA) (1960), Central American Common Market (CACM) (1961), the Central African 

Economic and Customs Union (CAECU) (1964), the Association of South-East Asian Nations 

(ASEAN) established in 1967 and the Caribbean Free Trade Association (CFTA) of 1968 

formed the main instances of this wave in the developing countries. Unfortunately, 

expectations of economic development through regional economic integration were not 

realised, and two decades later virtually all regional arrangements among developing countries 

were judged as failures or moribund. Thus, despite high hopes, this first round of regionalism 

did not flourish, except for the original European Community and EFTA (Asante, 1997). The 

primary motive behind regionalism in the developing countries was “industrialisation through 

import substitution and it was thought that infant industries could first learn to export within a 

protected regional market - and then face world competition” (Asante, 1997, p. 25).  

By the mid-1980s, however, a new-found or rediscovered enthusiasm for regional 

economic integration had been evident in Europe, Africa, and North and South America. This 

period constituted the second wave of regionalism (Asante, 1997). There were attempts to 

revitalise dormant regional groups and to form new blocs with new priorities. Although trade 

remains the most important element of the new initiatives, “fundamental changes have taken 

place in the assessment of the possibilities and limits of regional integration, as compared with 

the basic concepts in the 1960” (Asante, 1997, p. 28). This second wave of regionalism 

included all major players in the world economy. Canada, Mexico and the US signed the North 

American Free Trade Agreement on 17 December 1992, which entered into force on 1 January 

1994. The US has also launched the Enterprise for the Americas Initiative (EAI), whose 

ultimate goal is a hemispheric free trade area (Asante, 1997).  

The old regionalism began to fade away in the 1970s. The new regionalism approach 

subsequently emerged to fill the vacuum particularly in the context of the structural 

transformation of the global system. The new regionalism starts from the proposition that 

regionalism could be better understood when it is situated within particular contexts. With 

regard to context, the new regionalism is situated within the current transformation of the world 

championed by globalisation (Soderbaum, 2004). 

Further, the content of today’s regionalism has also changed. Comparing the old 

regionalism to the new regionalism, the former was often imposed, directly or indirectly, from 

above and outside, in accordance with the bipolar Cold War power structure, while the new 

post-Cold War regionalism emerges from within the regions in line with their common 



 53 

positions, peculiarities and problems. The old regionalism was generally understood within a 

particular historical context which had specific objectives and content, whereas the new 

regionalism reflects “a comprehensive, multifaceted and multidimensional process, implying a 

change of a particular region from relative heterogeneity to increased homogeneity with regard 

to a number of dimensions, the most important being culture, security, economic policies and 

political regimes” (Hettne and Söderbaum, 1998, p. 2). For the new regionalism approach, this 

plethora of issues cannot be solved effectively at the national level and thus the need for 

regionalism. Consequently, the new regionalism is a truly worldwide phenomenon, taking 

place in more areas of the world than ever before.  

Hettne and Soderbaum (1998) further intimate that the old regionalism was exclusive 

in terms of member states and had a very narrow focus on free trade arrangements and security 

alliances. They are of the view that the current wave of regionalism is related to the current 

globalised world and reflects the deeper interdependent nature of today’s political economy. 

More important, the new regionalism approach perceives regionalism more as a political 

phenomenon than as an economic phenomenon and it is situated within an interdisciplinary 

framework. Seen in this perspective the new regionalism represents the return of “the political, 

that is, interventions in favour of crucial values, among which development, security and peace 

are the most fundamental” (Hettne as cited in Soderbaum, 2004, p. 26). In the view of Hettne 

(as cited in Soderbaum, 2004), economic globalisation constitutes the first movement, whereas 

political regionalism represents the second movement.  

Contrary to the rationalists’ concern with more or less fixed and static definitions of 

regions and states, the new regionalism approach is “more eclectic and more focused on the 

processes and consequences of regionalisation in various fields of activity and at various levels, 

that is, the processes through which regions are being made and unmade” (Soderbaum, 2004, 

p. 28). Regions are intentionally made and unmade in “the process of global transformation 

pushed by a variety of state and non-state actors, both within and outside formal regional 

institutional arrangements” (Soderbaum, 2004, p. 28). Hettne and Söderbaum (1998, p.5) 

therefore link globalisation and regionalism and provides “a normative scope of regionalism, 

which is far from the economic regional integration theory.” The central component of the new 

regionalism approach is “regionness” which facilitates the process of regionalisation. Hettne 

and Soderbaum (1998, p. 5) define regionness as the “process whereby a geographical region 

is transformed from a passive object to a subject with capacity to articulate the interests of the 

emerging region.” For them, there are five levels of “regionness”: (i) the regional space, or the 

geographic area (that is, a region is firmly rooted in a territorial space); (ii) the regional 
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complex, which implies an embryonic interdependence; (iii) the regional society, which covers 

the political, cultural, economic, or military sectors of society; (iv) the regional community, 

origin of transnational civil society in the sense that stimulates the convergence of values and 

(v) the regional institutionalised polity, which would have the decision making capacity (Hettne 

and Soderbaum, 1998). 

3.3. Security Regionalism 

Security regionalism, in the past and present, has taken the shape and form of alliances. 

In the post–World War II era for example, the US formed alliances with Western Europe that 

culminated into the North Atlantic Treaty Organisation (NATO) and the US also formed 

various alliances with Japan, Australia and South Korea (Mansfield & Solingen, 2010). 

Security regionalism, however, also involves political forms that fall short of alliances. States 

within a region have created “collective security mechanisms, security regimes and security 

communities for co-operative security dialogues and development” (Solingen, 1998, p. 153).  

In the post-Cold war era, regional organisations are generally seen as important entities 

for the maintenance of peace and security in the regions (Ademola, 2004). The 2004 Report of 

the Secretary-General's High-level Panel on Threats, Challenges and Change, indicated that 

the international community has a collective responsibility to protect (R2P) civilians in any 

state suffering gross human rights violations. The report also recommended that regional 

organisations with its security structures need to conduct peace operations within their regions 

especially where the United Nations (UN) interventions have been limited, but, regional 

organisations must conduct this exercise within the rules stipulated by the UN Security Council 

(United Nations 2005). Regional and sub-regional organisations have indeed embraced the 

responsibility to protect principle unlike before, where the focus of regional and sub-regional 

organisations was on economic issues and safeguarding of territorial boundaries and 

sovereignty. There is a recognition that political stability and security are necessary conditions 

for economic prosperity. The African Union (AU) and the Economic Community of West 

African States (ECOWAS) are examples of regional and sub-regional organisations that have 

incorporated security issues into their developmental agenda. 

There are various theoretical underpinnings of security analysis that are worth 

discussing. Among them are security communities and collective security. These theories are 

exceptionally important because they intersect in areas of peace, co-operation and collective 
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action by states. Their primary objective is to attempt to address insecurities of states. Security 

communities are thus related to the concept of collective security, in the sense that “security 

communities aim to provide collective security for members” (Ulusoy, 2003, p. 1). 

3.3.1. Security Communities and Collective Security 

In the aftermath of the Second World War, the theory of security communities became 

prominent when it was initially proposed by Richard Van Wagenen in the early 1950s. The 

concept of security communities sought to explore the possibility of non-violent change in 

international relations. Indeed, one of the most difficult challenges for international relations / 

politics experts was the identification of the conditions under which states actually avoided war 

and their subsequent establishment of sustainable peace. Thus, the concept of security 

communities originally examined the efforts of states to adopt pacific settlement in place of 

war as a means of policy towards other states and the processes and conditions which states 

adopt for establishing permanent peace (Adler and Barnett, 1998). This attempt, however, 

received considerably less attention particularly by the realists who accept competition and war 

as an inevitable part of international relations. Security communities, in the view of Amitav 

(2009) remained practically dormant and moribund. As Buzan (as cited in Amitav 2009, p. 3) 

notes, “the concept had been lying around since the late 1950s, with those who used it doing 

so without looking too far beyond the basic definitions.” Security communities indeed fell short 

of making any significant impact on the scholarly debate of its time (Andrea, 2015). However, 

the concept was theoretically and empirically accepted in 1957 after Karl Deutsch and 

associates conducted a thorough study into it (Adler and Barnett, 1998).  In their study, Deutsch 

et al (as cited in Ulusoy, 2003, p. 3) defined security communities as “group of states that had 

become integrated to the point that members of that community will not fight each other 

physically but will settle their disputes in some other way.” That is, states develop a long - term 

habit of peaceful interaction and often ruled out the use of force in settling disputes with other 

members of the group. Many international relations scholars subsequently became more 

cognisant of the fact that states are not as war prone as has been espoused by the realists, and 

consequently, gave “the concept of security community a new lease of life” after the cold war 

(Adler and Barnett 1998, p. 4). 

There are some key features of the concept of security communities and these include; 

first, the role of socialisation and identity building. That is, the concept of security communities 

is socially constructed. Cooperation among states is understood as a social process that 
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redefines interests of actors in matters of war and peace. The avoidance of war inherent in 

security communities’ results from interactions, socialisation, norm setting and identity 

building, rather than from forces outside these processes (such as the international distribution 

of power) (Donald as cited in Amitav, 2009). The setting of norms does not only regulate state 

behaviour as in neo-liberal institutionalism, but also redefine state interests and constitute state 

identities, including the development of collective identities. Norms indeed play a crucial role 

in the socialisation process leading to peaceful conduct among states, which form the core of 

security communities. More importantly, through interactions and socialisation, states can 

manage anarchy and even escape the security dilemma, conditions which realist and neo-

realist, and neo-liberal, perspectives take as permanent features of international relations. 

Indeed, the idea of security community perceives international relations as a process of social 

learning and identity formation, driven by transactions, interactions and socialisation (Donald 

as cited in Amitav, 2009). The concept recognises the possibility of change as a fundamental 

peaceful process with its sources lying in the perceptions and identifications among actors 

(Donald as cited in Amitav, 2009). Such processes explain why states develop greater mutual 

interdependence and responsiveness, develop ‘we feelings’, and ultimately come to abandon 

the use of force to settle problems among them (Philip and Henry as cited in Amitav, 2009). 

International relations could thus be reconceptualised as a “world society of political 

communities, consisting of social groups, a process of political communication, machinery for 

enforcement, and popular habits of compliance” (Wolf-Diester 1995, p. 347).  

 

Second, at the heart of security communities is the assumption that communication is 

the cement of social groups in general and political communities in particular. In the words of 

Andrea (2015, p. 173), “communication alone enables a group to think together, to see together, 

and to act together”. Moreover, “communication processes and transaction flows between 

peoples become not only facilities for attention but factories of shared identification” (Andrea 

2015, p. 173). Through transactions such as trade, migration, tourism, cultural and educational 

exchanges, and the use of physical communication facilities, a social fabric is built not only 

among elites but also the masses, instilling in them a sense of community, which becomes a 

matter of mutual sympathy and loyalties (Andrea, 2015).  

 

Third, the concept of security communities offers a theoretical and analytic framework 

which emphasises on the studying of the impact of international and regional institutions in 

promoting peaceful change in international relations. This framework does not only challenge 
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the assumptions of realism and neo-realism, but also goes beyond the intellectual parameters 

established by the neo-realist and neo-liberal divide, which have formed a major part of the 

theoretical debate in international relations in the late 1980s and 1990s (Nye as cited in Amitav, 

2009). The work of Deutsch and his associates on security communities formed an integral part 

of regional integration theory which dominated the study of regional and international 

cooperation in the 1960s and 1970s (Nye as cited in Amitav, 2009). 

There are two types of security communities. These are amalgamated and pluralistic 

security communities. The former exists when states formally unify with some type of common 

government after amalgamation, whereas, in the latter, states retain their independence and 

sovereignty (Deutsch as cited in Ulusoy, 2003).  Pluralistic security communities are easier to 

achieve and preserve, as well as more durable than, and at least as effective in maintaining 

peace as, amalgamated security communities. Given that pluralistic integration is also more 

frequent than amalgamation, eliminating international war and achieving peace is easier than 

amalgamated security community (Andrea, 2015).  

In the view of Adler and Barnett (1998), pluralistic security community is a 

“transnational region comprising sovereign states whose people maintain dependable 

expectations of peaceful change” (Adler and Barnett, 1998, p. 30). Members in this community 

share common identities, values, direct relations, and common interest. Pluralistic security 

communities are categorised into two types, loosely and tightly coupled pluralistic security 

communities. With regard to the former, there is no expectation of aggression from other 

members and hence, there is an exercise of self-restraint. The later, tightly coupled pluralistic 

security communities, however, have member states committing themselves to collectively 

construct a common system in which sovereignty is pooled for their common interest. By this, 

there is an interaction between national institutions and supranational bodies (Adler and 

Barnett, 1998). Adler and Barnett (1998) enumerated three conditions under which security 

communities emerge; first, precipitating conditions, such as changes in technology, 

demography, economics, the new interpretation of social relations and external threats. These 

propel states to coordinate their policies for their common good; second, factors conducive to 

the development of mutual trust and collective identity, such as transactions / interactions / 

communication, organisations and social learning through exchanges, power and knowledge; 

and third, the above mentioned points are wellsprings of mutual trust and collective identity 

which in turn, enable states to live in harmony. Security communities revolve around powerful 
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states that help to establish them and occasionally coerce others to maintain a collective stance 

(Adler and Barnett, 1998).  

This collective identity and shared norms in improving peace and security is important 

because most countries find it difficult to promote their national security by acting alone (Booth 

1987). Security communities, for all intents and purposes, share similar features with the 

concept of collective security in the areas of cooperation, collective action and pacific 

settlement of disputes. Indeed, collective security has historically been understood as the 

protection of states from external attack.  That is, international security has been defined almost 

entirely in terms of national survival needs (Commission on Global Governance, 1995). The 

emphasis on national survival needs is indeed a traditional view of collective security. In this 

sense, collective security is regarded as an agreement among states to protect their interest 

against any external aggression. An act against a member state is an act against all member 

states, and that requires collective response to such an aggression (Claude 1964).  Such an 

understanding of collective security has been employed in many of the theoretical discussions 

and writings of Claude (1964), Johnson and Niemeyer (1954), and Kupchan and Kupchan 

(1991). Arguably, the Covenant of the League of Nations reflected such a notion of collective 

security. Article 10 of the Covenant of the League of Nations thus provided that “the Members 

of the League undertake to respect and preserve as against external aggression the territorial 

integrity and existing political independence of all Members of the League” (The Covenant of 

the League of Nations, p.3). Indeed, the Covenant made no express reference to other possible 

forms of security threats.  

Other scholars have attempted to conceptualise collective security. Ademola (1998, p. 

110) defines collective security as a “norm, procedure and technique used by intergovernmental 

organisations to restrain the use of force among its members and dealing with all acts of 

aggression and hostilities in favour of pacific settlements.” This collective action is based on 

the principle that “an attack on one state is an attack on all states in that particular system, and 

all states have to stop the aggressor” (Jordaan, 2017, p. 161). Collective security therefore is 

established against future and unknown threats. Equally, Snyder (1999, p. 109) intimates that 

“collective security is a legally binding agreement between states to not use force to resolve 

current or future disputes, and to act collectively against those states that break this rule.” 

Collective security therefore exists when “states conform to certain norms and rules to prevent 

major war and when necessary, stop acts of aggression” (Kupchan and Kupchan 1995, p. 52) 
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Roberts and Zaum (2008) also define collective security as an arrangement by which states act 

collectively to guarantee one another’s security. By implication, each state “accepts that the 

security of one is the concern of all and agrees to join in a collective response to threats to, and 

breaches of, the peace” (Roberts and Zaum 2008, p. 11). In the view of Peter and Fischer (2010, 

p.32) collective security is an agreement between states to “abide by certain norms and rules 

to maintain stability and, when necessary, band together to stop aggression.”  

To help deepen the understanding of collective security, Frederking (2007) explains the 

different types of collective security arrangements. These include pure, procedural and 

hegemonic collective security mechanisms. First, pure collective security refers to an 

agreement among all states to protect their territorial integrity by establishing a legal obligation 

to punish those that start interstate wars. This type of collective security arrangement ensures 

that even the most powerful states do not threaten the territorial integrity of others. There is an 

automatic legal obligation to protect the sovereignty of all states and every state is subject to 

punishment for violating the rules. Second, procedural collective security is a political 

obligation among great powers to pursue stability and enforce rules that support their interests. 

It is an institutionalised great power concert (Vayrynen as cited in Frederking, 2007). It 

establishes political institutions to maintain international security, not legal institutions to 

enforce international law (Frederking, 2007). Again, the interests of the great powers are 

protected without holding them accountable to community rules. For example, the Security 

Council cannot punish Russia for human rights violations in Chechnya, or China for 

proliferating weapons in Pakistan. This security arrangement usually leads to tensions between 

the great powers and all other states. And, third, hegemonic collective security is an 

arrangement in which the most powerful state claims the right to unilaterally enforce agreed-

upon rules. This is the most hierarchical collective security arrangement. The dominant state 

usually asserts the right to initiate enforcement measures on its own while denying that right to 

other states. This arrangement can be legitimate if the vast majority of states interpret the 

unilateral enforcement as effectively maintaining international security. If the international 

community interprets the dominant state to be pursuing its narrow interests and withholds 

consent and collaboration, then rivalry rather than collective security exists (Frederking, 2007). 

Following from the above discussions, collective security is thus summarised as 

follows; (1) the purpose of collective security is to stop an external aggression; (2) there is 

reliance on legal norms to determine both the meaning of collective security and the appropriate 

form of response in case of any aggression; (3) the rejection of self-help in favour of collective 
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action; (4) it is a legally binding agreement between states (that are not necessarily like-

minded) to not use force to resolve current or future disputes, and to act collectively against 

those states that break this rule (Snyder 1999); and (5) it requires states to surrender some of 

their sovereignty to a supra-national body which in this context would involve certain 

restrictions on autonomous military action (Chenoweth, 2008).  

 
Collective security, however, goes beyond just an arrangement among states against 

external aggression. This, in fact is a traditional understanding of collective security which is 

too narrow and fails to recognise the potentially broader nature of the concept (Crocker and 

Hampson, 2011).   Shraga (2011, p. 35) notes that “more than six decades after the adoption of 

the UN Charter, the concept of peace and of what constitutes a threat to peace has 

fundamentally changed”. Indeed, the nature of security threats has been broadened and 

widened in the post-cold war era to include human rights abuses, humanitarian consequences 

of internal armed conflict, the removal of democratically elected governments, international 

terrorism and the protection of civilians from massacre by their own governments (Shraga 

2011).  

The report of the UN High-Level Panel on Threats, Challenges and Change stressed the 

importance of adopting a comprehensive conception of collective security. It emphasised the 

interrelatedness of security threats in the modern world. The report also noted the development 

of the Responsibility to Protect doctrine, under which states have a duty to protect their civilian 

populations from harm, and the international community a duty to intervene where a state is 

unable or unwilling to meet its obligation to protect its people Responsibility to Protect 2001). 

Indeed, some factors are worth considering for collective security to work effectively. 

First is the need for an institutional framework that will be essential in determining situations 

that can trigger collective action and what form that collective action should take (Claude 

1964). As Miller (1999, p. 304) puts it, “what is demanded is some kind of institutional 

structure in which the members of the community can determine when conditions requiring 

their collective action have arisen.” An institutional framework therefore is for the purpose of 

coordinating collective action. Indeed, an institutional framework is fundamental to the 

effective operationalisation of collective security in that certainty is given and assured by the 

framework with regard to where, why, when and how a particular situation requires a collective 

action.  
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Second, effective collective security rests upon its membership being substantially 

universal.  This is because “the less universal a collective security system is, the weaker its 

collective resources, and thus its capacity to effectively tackle security threats” (Wilson 2013, 

p. 9). Indeed, the collective might of the members of the system must be sufficient to remove 

any security threat. In every collective security set up, membership is key particularly when it 

involves a number of major and powerful states in terms of size, population and wealth. The 

presence of such states is essential to help collective action against any aggression or perceived 

threats. In other words, collective security action is likely to be impossible in the face of any 

opposition from a major power within the collective security community (Claude, 1964). On 

the other hand, “the absence of a handful of relatively minor powers may be of no huge 

consequences to collective action” (Wilson 2013, p. 9). Nonetheless, whether major or minor, 

all states are required to fully commit and consent to the ideals of their collective security action 

of the community. This implies that the collective will of the community ought to prevail over 

the interest of any other individual state. As Wilson (2013, p. 9) rightly puts it “all states should 

be seen as vulnerable to collection security action and hence, power ought to be diffused among 

the member states while ensuring that no one state enjoys dominant power equivalent to, or 

greater than, that of most other member states within the collective security set up.” This way, 

collective security’s value as a deterrent factor against all states and entities will be best 

guaranteed (Claude, 1964).  

3.3.2. Critique of Collective Security 

There are many criticisms levelled against collective security. Notable among these 

criticisms are those from Mearsheimer (1994), Betts (1992), and Miller (1999) who are known 

realists in terms of their ideological inclinations. These realists have levelled criticisms against 

the desirability of collective security action in an anarchical world. First, they insinuate that an 

attack on one is an attack on all principle which is a popular assertion made by the proponents 

of collective security is untenable in an anarchical world. The implication of this principle is 

that states within a collective security community are required to equate national security with 

international security (Frederking, 2007). Mearsheimer et al (as cited in Frederking 2007, p. 

27) argue that “if states acted on such beliefs, they would always harm their own national 

security.” They pose a simple but a very strategic question, thus “why would great powers want 

to get involved in local wars in areas of no strategic interest? In their view, collective security 

only reduces the ability of states to protect their real and actual national interests, while at the 
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same time elevating and/or transforming minor wars into regional or global conflicts and 

consequently harm global peace and stability” (Frederking, 2007, p. 27). 

Second, the realists argue that states within a collective security community are always 

in a fix between their national interest and the collective interest of the community. This 

national interest usually revolves around sovereignty particularly when it becomes necessary 

for states to surrender their mighty will (sovereignty) in the determination of the use of force. 

The realists argue that “states would not be able to decide when the use of force is in their 

interests and when it is not” (Mearsheimer et al as cited in Frederking, 2007, p. 27). Indeed, 

collective security in anarchical systems is thus paradoxical; “a system established to protect 

the sovereignty of all states requires a degree of centralisation that violates state sovereignty. 

Sovereign states eventually end up being subjects to a higher law as collective security seeks 

to transform world politics” (Mearsheimer et al as cited in Frederking, 2007, p. 27). 

Third, the critics of collective security argue that it is unlikely for states to apply the 

principle of equality to all other members within a community. States indeed cannot treat all 

rule violators equal as it is required within a collective security set up. Naturally, states have 

friends to protect and support and enemies and opponents to punish (Mearsheimer et al as cited 

in Frederking, 2007). The realists pose simple but important questions, thus; 

will states really condemn a friend that pursues aggressive policies toward another? Or 

agree to enforce an embargo and end commerce with a huge trading partner? Or send 

troops to punish a regional power? Economic sanctions have little effect without near-

universal participation. And the use of force is only effective if a certain threshold of 

militarily powerful states is willing to contribute troops. Realists argue that politics will 

override law and inevitably lead to no, or at least selective, enforcement…. 

(Mearsheimer et al as cited in Frederking, 2007, p. 27). 

Fourth, Mearsheimer et al (as cited in Frederking, 2007) are of the view that it is really 

peace that causes collective security contrary to the position of the advocates of collective 

security that the latter rather causes peace. Realists admit that some form of collective security 

is possible when great powers share common interests and as long as those conditions / interests 

remain unchanged. But the realists are pessimistic and intimate that states have permanent 

national interests to protect and that any fraternal relationship with any other state is temporary. 

In that case, states again see each other as a threat and collective security will not make war 

less likely (Mearsheimer et al as cited in Frederking, 2007). Realists insist that “rivalry is the 

normal arrangement in world politics and consequently, conflict among the great powers will 

inevitably thwart collective security” (Mearsheimer et al as cited in Frederking, 2007, p. 28). 
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Despite these criticisms, collective security has largely been seen as an effective 

approach in international security in the post-Cold war era (Snyder, 1999). This optimism, 

however, could not help the international community to respond to crises in Somalia and 

Rwanda in Africa. Coleman (2011) intimates that regions with less strategic importance are 

often avoided in terms of peace operations / deployments by the international community. 

African countries have therefore adopted collective security principles in line with the 

recommendation of R2P to manage both interstate and intrastate conflicts and this features 

prominently in the African Peace and Security Architecture (APSA). Again, in the wake of the 

September 11 terrorist attacks in the US in 2001, there was a significant change in the 

understanding, interpretation and application of the concept of collective security in Africa 

(Paul, Wirtz, and Fortmann, 2004).  

The transnational nature of contemporary security issues calls for enhanced 

transnational co-operation. A state, even a powerful one, cannot mitigate terrorism on its own. 

It is worthy to note also that interstate co-operation alone is not sufficient. In order to be more 

proactive in the fight against terrorism, states must draw on the resources of international 

organisations, non-governmental organisations (NGOs), and private businesses. The fight 

against terrorism ought to go beyond governments and states that remain the central actors, 

they are however, no longer the only ones. Together with the private sector, international 

organisations and NGOs, they constitute complex governance networks of public–private 

partnerships (Krahmann 2005). 

3.4. Regionalism, Collective Security and Africa 

This section discusses regionalism and integration in Africa, highlighting in particular 

the events that led to the formation of the Organisation of African Unity (OAU). The section 

is divided into two broad areas. The first part discusses Pan-Africanism (the concept, focus and 

criticisms). The second part discusses the OAU, explaining the various positions of the 

Casablanca, Brazzaville and Monrovia factions in the lead up to the formation of the OAU, as 

well as the various (sub)regional blocs in Africa. The overall essence of this section is to 

understand the processes that led to the formation of the OAU and its transition to the African 

Union (AU) as a means to understanding the political and institutional contexts for the African 

Union’s counter-terrorism approaches. 
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3.4.1. Pan-Africanism  

Many African intellectuals share the view that an African identity is a reflection and a 

prerequisite to true independence for the continent (McCall 2007, p. 1). McCall (2007, p. 1) 

intimates that the “original concept of pan-Africanism and Negritude was built upon ideas 

regarding the evolution of politically conscious people.” Pan-Africanism has been variously 

conceptualised by different scholars, authors and activists. W.E.B. DuBois, a Pan-African 

activist, views Pan-Africanism as “an aid to the promotion of national self-determination 

among Africans under African leadership for the benefit of Africans” (Padmore as cited in 

Nantambu, 1998, p. 561). Emerson (as cited in Nantambu, 1998. p.562) notes that “Pan-

Africanism is the sense that all Africans have a spiritual affinity with each other and that, 

having suffered together in the past, they must march together into a new and brighter future.”  

Mazrui (as cited in Nantambu, 1998, p. 563), distinguishes five dimensions or levels of Pan-

Africanism:  

Sub-Saharan Pan-Africanism (here, Pan-Africanism is limited to the unity of Black 

people or Black populated countries south of the Sahara); Trans-Saharan Pan-

Africanism (Pan-Africanism extended to those who share the African continent across 

the Sahara desert - the Arabs and the Berbers of the North); Trans-Atlantic Pan-

Africanism (solidarity encompassing peoples of the Black Diaspora in the Americas as 

well as the African continent), West Hemispheric Pan-Africanism (West Hemispheric 

Pan-Africanism consists of West Indians, Black Americans, Black Brazilians and other 

Black people of the Western hemisphere); and Global Pan-Africanism (this brings 

together all these centres of Black presence in the world especially in Britain, France 

and other European countries, which have come partly from the Caribbean and partly 

from the African continent itself).  

Nantambu (1998) shares an interesting but a critical perspective on Pan-Africanism. 

For Nantambu (1998, p. 564), it is both counterproductive and divisive to subject the “Pan-

African movement analysis from the specific to the general (micro-analysis) instead of from 

the general to the specific (macro-analysis).” He thinks that instead of discussing Pan-

Africanism, a comprehensive analysis of the Pan-African nationalist struggle against the 

European slave intruders and foreign conquerors in Africa should be done first. He challenges 

the narrow conceptualisation of the process that led to the liberation of the African continent. 

He notes that the historical struggle of African peoples has been analysed by scholars within a 

Eurocentric, dysfunctional, ahistorical and divisive context, thus culminating in the use of the 
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concept of Pan-Africanism. He suggests that in analysing the struggle of African peoples from 

its proper historical, unifying, and holistic perspective, the Pan-African Nationalism must be 

spoken of and not Pan-Africanism. He calls this the “Afrocentric approach” (Nantambu, 1998, 

p. 567). He defines Pan-African Nationalism as “the nationalistic, unified struggle/resistance 

of African peoples against all forms of foreign aggression and invasion, in the fight for 

nationhood/nation building. The primary goal of Pan-African Nationalism is the total liberation 

and unification of all African peoples under African communalism” (Nantambu, 1998, p. 569). 

He further contends that the year 1900 is not the beginning of the African struggle. To 

suggest that the genesis of the Pan-African movement occurred in 1900 is “a historical and a 

geo-political misconception” (Nantambu, 1998, p. 568). He argues that “the correct historical 

struggle by African peoples against foreign/external aggression, exploitation, occupation, 

domination, and so forth did not begin with the European contact with or incursion into Africa 

in the 15th century” (Nantambu, 1998, p. 568). He intimates that African peoples have resisted 

several disparate foreign invaders, including Europeans and the Arabs thousands of years 

before the 15th century. (Namtambu, 1998). 

3.4.2. Pan-Africanism and the Organisation of African Unity (OAU)  

Before the attainment of political independence in most African countries, the Pan-

African movement had advocated for regional cooperation, integration and unification as a tool 

to counter imperialism and colonial domination. For Asante (1997, p. 33), this approach by the 

Pan-Africanist movement was seen as “an essential component of strategies of economic 

decolonisation long before the attainment of political independence.” Boas (2001) intimates 

that Pan-Africanism constituted the ideological framework for the attempts at regional co-

operation and integration in Africa among independent states.  

Asante (1997) explains that the idea of regional economic integration was mooted in 

the 1945 Fifth Pan-African Congress held in Manchester, England, under the leadership of 

Kwame Nkrumah of Ghana and George Padmore of the West Indies. He indicates that the 

Congress recommended the establishment of a West African Economic Union as a means of 

combating the exploitation of the economic resources of the West African territories and for 

ensuring the participation of the indigenous people in the industrial development of West 

Africa. He adds that long before Manchester, similar resolutions had been adopted by the pan-

African movement of the 1920s spearheaded by the Congress of British West Africa (CBWA). 

Pan Africanism therefore symbolised and constituted as both an integrative force and a 

movement of liberation for African peoples.  
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The integration of Africa indeed has its ideological roots in Pan-Africanism. Pan-

Africanists embraced the idea of African integration and believed the benefits of integration, 

inter alia, promotion of economic growth, alleviation of poverty and maintaining peace and 

security among African states. (Tamura, 2011). Esedeke (1994, p. 5) considers the entire 

process of Pan-Africanism vis-à-vis integration as “a political and cultural phenomenon that 

regards Africa, Africans, and African descendants abroad as a unit.” 

  It is against this background that the idea of an African common market or an economic 

community as an approach to integration at the continental level was reflected in the resolutions 

of the various pan-African conferences held during the early years of African independence. 

The three historic All African Peoples Conferences held in 1958, 1960 and 1961 respectively, 

and the Second Conference of Independence African States held in Addis Ababa in June 1960, 

advocated the establishment of a broad, continental common market. It was generally felt that 

an African common market, devoted uniquely to African interests, would more efficaciously 

promote the true requirements of the African states (Asante, 1997). 

There were many challenges to the continental approach to African development, co-

operation and integration. Asante (1997) outlines the following as the obstacles that the African 

integration project encountered. Foremost amongst these was newness of the states which made 

it difficult for national leaders to divest themselves of their newly acquired authority in favour 

of collective decision-making. The continental economic integration did not take into 

consideration the level of development, the nationalistic aspirations and political ideologies of 

the newly independent countries. There was also the lack of adequate interstate infrastructure, 

particularly transport and communications links, which are necessary conditions for both inter 

and intra-state trade and movement.  

In spite of these challenges, the pan-African ideals got momentum and eventually 

contributed to the formation of the Organisation of African Unity (OAU) on 25 May 1963 to 

manage the affairs of the continent of Africa particularly states that have just emerged from 

European colonialism and those which were yet to gain political independence (Manelisi, 

Kornegay, and Stephen, 2000). In addition to this, the OAU was mandated to promote the unity 

and solidarity of the African states and to co-ordinate and intensify their co-operation and 

efforts to achieve a better life for the peoples of Africa. The signatories of the OAU Charter 

agreed to co-ordinate and harmonise their general policies in the fields of “political and 

diplomatic co-operation; economic co-operation, including transport and communications; 

health, educational and cultural co-operation; scientific and technical co-operation; and co-

operation for defence and security” ("The Organisation of African Unity Charter," 1963, p. 3). 
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The formation of the OAU was a  compromise  between  the  aspirations  of  three  blocs  

which  had  emerged  in  1960 and 1961; the  Casablanca  Group (which consisted of Ghana,  

Mali,  Guinea,  the  United  Arab Republic, and the Algerian Provisional Government) 

advocated an immediate and full union of the African continent as a single political entity;  the  

Brazzaville  Group  mainly  comprised  former  French  colonies (Central  African   Republic,   

Cameroon,   Ivory   Coast,   People's   Republic   of   Congo, Dahomey,  Mauritania,  Gabon,  

Upper  Volta  [present-day  Burkina  Faso]), Senegal, Niger, Chad  and  Madagascar.  This  

group  stood  for  a  gradualist approach  to  the  process  of  African  unity,  starting  with  

regional  economic  and cultural  co-operation; and the  Monrovia  Group  (which consisted  of  

Nigeria,  Sierra  Leone,  Liberia,  Togo,  Ivory Coast, Cameroon, Senegal, Dahomey, Malagasy 

Republic, Chad, Upper Volta, Niger,  People's  Republic  of  Congo,  Gabon,  Central  African  

Republic,  Ethiopia, Somalia, and Tunisia) which was also gradualist in its approach towards 

African unity (Manelisi, Kornegay, and Stephen, 2000).  

Fayemi and Ball (n.d.) view the Casablanca bloc as more Pan-Africanist and which 

advocated immediate political union of African states and in contrast perceive the Brazzaville 

and Monrovia blocs as statists which preferred a loose form of association of independent 

African states based on territorial sovereignty, independence and functional cooperation. In 

their view, Africa’s interaction with the world needed a united front and the seeming 

compromise among these blocs was meant to contain their ideological cleavages and divisions 

that appeared to weaken Africa’s front at the global stage. The weight of this compromise, 

however, was on the side of independence and national interest, as argued by the Brazzaville 

and Monrovia blocs.  

Fayemi and Ball (n.d.) maintain that after three decades of sovereign existence and 

interstate relations, there is little evidence to support the claim that the majority of states in 

Africa have reversed their preference for independence in favour of Pan-African unity and 

interests. They further maintain that the insistence on the primacy of independence over unity 

by some African states is well grounded in the OAU Charter itself. They indicate that the first 

five of the seven principles are devoted to the sanctity and the preservation of state sovereignty 

and independence. Thus, with regard to security concerns, the principles enunciated in the 

OAU Charter are almost exclusively nation specific. The OAU, in this way, only existed to 

limit the excesses and actions by its member states that would undermine regional peace and 

order. It did not possess coercive powers to sanction recalcitrant member states except a modest 

authority that the OAU has been endowed with for managing conflicts in Africa (Fayemi and 

Ball, n.d.). This limited capacity of the OAU as a peacemaker is further circumscribed because 
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member states have the option to submit disputes to the Commission of Mediation, Conciliation 

and Arbitration of the OAU for redress. Again, the OAU could not intervene forcefully to 

protect lives and properties during periods of conflict in member states because of the principle 

of non-interference in the internal affairs of member states (Fayemi and Ball, n.d.). 

The notion of a united Africa to mitigate the shortfalls of states and to resolve common 

challenges on the African continent therefore remained an elusive concept to implement. The 

OAU which was heralded as the dawn of a new era was nothing more than “a weak organisation 

formed on the compromises of the three blocs with no political unity in sight and this 

compromise undermined the OAUs ability to deal frankly with African affairs” (Manelisi, 

Kornegay, and Stephen, 2000, p. 2).  

The continental integration aspect of pan-Africanism indeed appeared to lose its 

momentum throughout the second half of the 1960s. It was rather replaced by movements for 

the formation of regional and interstate groupings (Asante, 1997). These included the 

Economic Community of West African States (ECOWAS), Common Market for Eastern and 

Southern Africa (COMESA), Southern African Development Community (SADC), and 

Community of Sahel-Saharan States (CENSAD). Other regional blocs include the East African 

Community (EAC - comprising five Eastern and Central African states), the Economic 

Community of Central African States (ECCAS - with ten Western and Central African states), 

the Intergovernmental Authority on Development (IGAD - which has eight Eastern African 

states), and lastly, the Arab Maghreb Union which is composed of five Northern African 

countries (Ntara, 2016; Hartzenberg, 2011).   

Asante (1997, p. 23) opines that the most ambitious and dynamic regional economic 

integration schemes in Africa is ECOWAS, “which brings together 16 countries covering an 

area of 6 million square kilometres stretching from Mauritania in the north-west to Nigeria in 

the southeast.” In his view, ECOWAS is the first serious attempt at economic cooperation and 

integration in the West African sub-region, cutting across divisions of language, history and 

existing affiliations and institutions. Besides ECOWAS, there other initiatives particularly in 

Southern Africa. The Southern African Development Coordination Conference (SADCC) is a 

case in point, which was formally inaugurated in April 1980 by the signing of the Lusaka 

Declaration on Economic Liberation by the five frontline states (FLS) - Angola, Botswana, 

Mozambique, Tanzania and Zambia - joined by Lesotho, Malawi, Swaziland and Zimbabwe 

(Asante, 1997). Asante (1997, p. 39) intimates that by 1990, 49 African states, “with a total 

population of 465 million, had already regrouped themselves in broader sub-regional economic 

communities, and at present, Africa accounts for about half of the 30 or so sub-regional and 
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regional cooperation and economic integration arrangements existing among developing 

countries.”  

The exigencies of modern times necessitated the need to amend the OAU Charter in 

order to streamline the Organisation to be more effective in order to face the challenges of a 

changing world. This implies that the state-centric character of the OAU and the seemingly 

lack of civil society participation in the OAU activities ought to be changed. Makinda and 

Okumu (2007, p. 77) classify this state-centric paradigm as a means of “state survival, 

territorial integrity, self-help and protection of the ruling elites.”   

Makinda and Okumu (2007) assert that following independence, African states and the 

OAU adopted traditional security frameworks as far as their security governance was 

concerned. They intimate that “the OAU and its member states were traditionalists because 

they often prescribed the use of military force even if the threats in question were not amenable 

to military solutions” (Makinda and Okumu, 2007, p.77). In other words, ordinary governance 

issues were militarised. In addition to this, participation by civil society organisations in the 

activities of OAU was extremely low and gender issues were also sidestepped (Makinda and 

Okumu, 2007). The post-Cold War era saw the OAU redefine its perspective on security in 

Africa. The concept of security was broadened and widened to encompass non-military issues. 

However, Makinda and Okumu (2007) insist that the OAU did not provide sufficient room for 

the participation of civil society organisations in OAU activities. Fayemi and Ball (n.d.) add 

that the OAU’s record on preventing or containing conflict was certainly disappointing when 

measured against the high tone of the Charter. They explain that the OAU was not effective to 

engage itself in peacekeeping and peacemaking in the 1970s and the 1980s when Africa was 

plagued by a series of civil wars, military coups, political repression and border conflicts.  

Fayemi and Ball (n.d.) however, argue that the OAU played a significant diplomatic 

role in achieving a temporary peace in the Sudan in 1972. They indicate that the OAU was the 

largest in terms of membership of all the regional organisations representing the Third World. 

In spite of all its much-publicised shortcomings, it provided an important bridge between the 

Arab North and the Black South, between francophone, anglophone and lusophone, and 

between governments of all ideological persuasions. Again, the OAU helped in the anti-

apartheid struggles that contributed towards bringing about the end of apartheid system in 

South Africa in 1994.  

The focus of OAU activities altered over time, as the Organisation attempted to adjust 

to the dictates and demands of globalisation. More important, the OAU sought to restructure 

its institutions in order to strategically position Africa to counter its increasing marginalisation 
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in the global system. Thus, the original preoccupation with the complete liberation of Africa 

from alien political domination was achieved and a new era ushered in. The end of the Cold 

War in the 1990 ushered in a new set of challenging issues especially the proliferation of violent 

conflict on the African continent that needed attention and action by the OAU. The OAU 

subsequently redefined its principal mission and redesigned parts of its structure accordingly 

(Fayemi and Ball, n.d.). 

In 1999, five years after the Rwandan genocide as well as five years after the liberation 

of South Africa from the yoke of apartheid, African leaders met in Sirte, Libya, to review the 

OAU Charter. This meeting emphasised the importance of strengthening solidarity among 

African countries and of reviving the spirit of Pan-Africanism, borrowed from the ideas of 

thinkers such as W E B du Bois, Marcus Garvey, Frantz Fanon, Kwame Nkrumah and Léopold 

Senghor. Faced with mounting problems and the challenges of living in a globalised world, 

there was a movement among African leaders to forge even closer unity on the continent and 

adopt a project of regional integration. The African Union (AU) project was born in Sirte in 

1999 with the decision to draft an act of constitution. The AU’s Constitutive Act was 

subsequently signed in Lomé, Togo on 11 July 2000. The official inauguration of the AU took 

place in July 2002 in Durban, South Africa and represented the next level in the evolution of 

the ideal of Pan-Africanism (Murithi, 2010). 

3.4.3. From the Organisation of African Unity to the African Union 

The creation of the AU was to provide sustainable peace, development, security and 

stability on the African continent. Maglivera and Naldi (2002, p. 415) explain that the AU is 

the “culmination of the Organisation of African Unity’s (OAU) piecemeal process of political 

cooperation and economic integration. The post-Cold War ushered in a new era of dispensation 

which was characterised by many opportunities and challenges. Africa strategically needed to 

position itself to benefit from this wave of opportunity and confront the challenge that comes 

with globalisation. The AU was formed to provide Africa with the required legal and 

institutional framework to confront the new world order for the betterment of the African 

continent (Maglivera and Naldi, 2002). Makinda and Okumu (2007) attribute the creation of 

the AU to identity issues and newfound interests in the world. They intimate that the AU, in 

one sense, is a product of pre-OAU debates, but, in another sense, it is a response to the 

globalisation and democratisation that characterised post-Cold War changes in Africa and in 

the world as a whole. Makinda and Okumu (2007) also explain that the establishment of the 

OAU, the predecessor of the AU, was driven by identity issues, liberation and integration.  
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The thrust of the OAU formation was to preserve at least three issues: state boundaries 

that had been established by colonialism; their territorial integrity; and the sovereignty of each 

state, which meant non-interference in the internal affairs of other African states. Badejo (2008, 

p. 25) adds that “the OAU was mandated to promote the unity of the new African states, to 

eliminate all forms of colonialism in Africa, to encourage cooperation across the continent, and 

to defend the sovereignty and territory of each individual African state.” The OAU arguably 

achieved some of these objectives. It was however, not without some weaknesses. Makinda 

and Okumu (2007) indicate that the OAU did not define its functional relationship with the 

various sub-regional organisations in Africa; the OAUs failure to pursue vigorously the 

economic goals and principles stipulated in its Charter; the failure of the OAU to free Africa 

from poverty, disease, bad governance, and dependence on Western economic assistance even 

though, it succeeded in liberating South Africa from the Apartheid regime. Makinda and 

Okumu (2007) relay a sense of disappointment in the OAU but appear optimistic at the creation 

of the AU to address the shortcomings of its predecessor. They believe that the AU could take 

risks and responsibility in promoting development, peace, and security in Africa. The AU’s 

Common African Defence and Security Policy (CADSP) for instance broadened the scope of 

security to include human rights, the right to participate fully in the process of governance, the 

right to development, education and health, and the right to protection against poverty, 

marginalisation, and natural disasters. 

The AU, unlike its predecessor the OAU, emphasises democracy, human rights, and 

economic development (Badejo, 2008). Its objectives are clearly enshrined in the Constitutive 

Act of the Union. In all, there are fourteen objectives designed to enhance political cooperation 

and economic integration in Africa, ranging from greater unity and solidarity between the 

countries and peoples of Africa, promotion of democratic principles and good governance, 

protection of human rights, to the coordination and harmonisation between the regional 

economic communities (RECs), which have been established or will be established on the 

African Continent (Magliveras and Naldi, 2002). The Constitutive Act of the AU reaffirms the 

principles of domestic sovereignty and non-intervention. However, the AU, through Article 

4(h) and 4(j) of the Constitutive Act, permits the Union to intervene in member states, unlike 

the OAU, in circumstances of crimes against humanity, war crimes and genocide (Maglivera 

& Naldi, 2002; Makinda and Okumu, 2007). Under Article 23 of the Constitutive Act, the AU 

can also impose sanctions on member states that go contrary to the firm decisions and policies 

of the Union (Makinda and Okumu 2007).  
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Maglivera and Naldi (2002) however, have issues with the principle embodied in 

Article 4(h), which confers upon the Union the right to intervene in a member state in the event 

of circumstances that are considered to be war crimes, genocide and crimes against humanity. 

Maglivera and Naldi (2002) explain that the modalities of such intervention are not specified 

in the Constitutive Act of the AU, the question then arises whether such an intervention is 

lawful under international law, considering the prerogative of the United Nations Security 

Council to determine whether a particular incident can be characterised as a threat to or breach 

of international peace or an act of aggression and to order measures of a forcible or non-forcible 

nature.  

Makinda and Okumu (2007) intimate that unlike AU’s predecessor, which sought unity 

only among African states, the AU makes the pledge to build an African Union that is owned 

by the people with full participation of the African Civil Society Organisations. Echoing the 

OAU Charter, Makinda and Okumu (2007) intimate that the AU Constitutive Act pledges to 

defend the sovereignty, territorial integrity, and independence of member states. The AU also 

proposes, through Article 3(j), to accelerate Africa’s economic, social and cultural integration. 

Like its predecessor, the AU pledges to encourage international cooperation, taking into 

account the United Nations Charter and the Universal Declaration of Human Rights. In tone, 

the above objectives are not markedly different from those of the OAU. However, the AU also 

pledges to pursue other issues that would benefit the people, as opposed to the states. For 

instance, it aims to promote peace, security, and stability on the continent.  

Makinda and Okumu (2007) further indicate that the AU also pledges to promote 

democratic principles and institutions, popular participation and good governance, promote and 

protect human and people’s rights in accordance with the African Charter on Human and 

People’s Rights and other human rights instruments. This is a major normative development in 

the AUs approach to governance. However, Makinda and Okumu (2007) were quick to add 

that the continuing violation of human rights in Darfur and Zimbabwe has raised questions as 

to whether the AU has the capacity to pursue this goal conclusively and consistently. The AUs 

principles, as laid out in Article 4 of the Constitutive Act, are grouped into four broad areas: 

traditional principles adopted from the OAU (sovereign equality but intervention permitted 

under certain circumstances); good governance and social justice (participation of the African 

people’s in the activities of the Union); peace and security (establishment of a common defence 

policy); and socio-economic development (welfare of the African people) (Makinda and 

Okumu, 2007).  
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The Constitutive Act of the AU (Article 5) outlines the main bodies of the AU which 

include the Assembly (heads of state and governments), the Executive Council (foreign 

Ministers), the Pan African Parliament (deliberative continental body), African Human Rights 

Court (interpreting and promoting the Charter), the Peace and Security Council (promoting 

peace and security), the Economic, Social and Cultural Council (participation of African Civil 

Society in AU affairs) and the AU Commission (secretariat and executive organ of the AU) 

(The Constitutive Act of the AU) . All of these organs are new except the Assembly which is 

an existing OAU organ. Maglivera and Naldi (2002) however, raise issues with the number of 

organs in the Union which in their view, appear to be very large and in the long run, it could 

not only result in the cumbersome operation of the Union but also present a financial burden.  

3.4.4. The African Union and Collective Security 

The support for collective security action by the AU cannot be understated. Indeed, 

collective security mechanisms feature prominently in several AU security pacts and protocols. 

These include the AU’s Protocol Relating to the Establishment of the Peace and Security 

Council (PSC), the African Union Non-Aggression and Common Defence Pact, and the 

Common African Defence and Security Policy (CADSP). The Protocol relating to the 

Establishment of the Peace and Security Council for example, established the PSC as a 

collective security body in the prevention and management of conflicts in Africa. Article 2 (1) 

of the Protocol specifically states that the PSC is a standing decision-making organ for 

resolution of conflict and crisis situations in Africa through collective security action and early 

warning arrangement (AU Protocol, 2002). Article 2(2) further provides how the PSC ought to 

be supported in its collective action to ensure the overall security of the African continent. 

Among others the PSC is to be supported by the “AU Commission, a Panel of the Wise (PoW), 

a Continental Early Warning System (CEW), an African Standby Force (ASF) and an African 

Peace Fund (APF)” (AU Protocol 2002, p. 4).  

Badmus (2015) explains that the PSC, which consists of 15 elected member states of 

the AU, consequently designed a collective security architecture called the African Peace and 

Security Architecture (APSA) to spearhead the drive to achieve its main goal of peace and 

security in Africa. APSA indeed, represents a fundamental paradigm shift in Africa’s approach 

to peace and security and serves as the platform between the UN and the AU in peace and 

security matters (Makinda and Okumu 2007). Vines (2013) posits that APSA has been 

designed as the first continent-wide regional peace and security system to represent African 

efforts to manage African security. In his view, the role of the AU in APSA is accordingly 
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twofold: it acts both as a legitimising institution and as a coordinating body for collective 

security action for the continent of Africa.  

Abu (2013) explains in detail how this security architecture works. The PSC intervenes 

to avert potential threats to African peace and security by relying on the advice of the AU 

Commission Chairperson through the Commissioner for Peace and Security.  After the PSC 

has been advised by the Commissioner for Peace and Security based on the data and 

information provided by the CEW, the Panel of the Wise (PoW) is dispatched to embark on 

preventive diplomacy before the breakdown of law and order. The PoW is made up of five 

members who are nominated by the chairperson of the AU Commission. This nomination is 

done in consultation with member states of the AU but approved by the AU General Assembly. 

Members are selected on the basis of their expertise in peace, security and development in 

Africa. They are rotated every three years and may be retained for another term of three years 

(The PSC Protocol, 2002). It is when the PoW’s advisory and conflict prevention efforts fail 

that the African Standby Force (ASF) is deployed (Badmus, 2015, Makinda and Okumu, 2007, 

Vines, 2013). The ASF is organised on the basis of five regions / Regional Economic 

Communities (RECs) of Africa. These are “the Arab Maghreb Union (AMU), the Economic 

Community of West African States (ECOWAS), the Economic Community of Central African 

States (ECCAS), the Inter-Governmental Authority on Development (IGAD), East African 

Community (EAC) and the Southern African Development Community (SADC)” (Abu, 2013, 

p. 9). Consequently, the regional standby brigades are designated as North Africa Standby 

Brigade (NASBRIG), ECOWAS Standby Brigade (ECOBRIG), Force Multinationale de l’ 

Afrique Centrale (FOMAC), East Africa Standby Brigade (EASBRIG) and Southern Africa 

Standby Brigade (SADCBRIG) (Abu, 2013). 

Again, there is a special African Peace Fund (APF), that is set up to finance the activities 

of APSA particularly in peace support missions. The regular sources of funding for the APF 

include the AU budget, voluntary contributions from private sector and individuals, and 

member states. It is also funded by sources outside the continent of Africa such as the European 

Union (EU) (Abu, 2013). Member states agree to “increase their contributions to the fund from 

6% to 12% of their assessed contributions on incremental basis of 1.5% per annum until the 

12% is attained” (Abu, 2013, p. 8).  

The AU’s commitment to collective security is further reinforced in its Non-Aggression 

and Common Defence Pact which was adopted in January 2005 by the fourth ordinary session 

of the General Assembly of the AU in Abuja, Nigeria. Article 2(C) of this defence pact specifies 

that "any aggression or threat of aggression against any of the Member States shall be deemed 
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to constitute a threat or aggression against all member states of the Union" (AU Defence Pact 

2005, p.7). This pact also admonishes member states to provide mutual assistance towards their 

common defence and security in relation to aggression or threats of aggression (Article 4 (C) 

and that states have to individually and collectively respond by all available means to 

aggression or threats thereof (Article 4 (B). Specifically, African states undertake to collaborate 

and cooperate to combat international terrorism and organised trans-national crime (Article 5 

(A). More importantly, the defence pact in Article 5 (B) instructs member states to prevent and 

safeguard their territories from being used as springboards for committing acts of subversion, 

hostility and aggression against the territorial integrity and sovereignty of other member states. 

The premise of CADSP for Africa is anchored on safeguarding the collective defence 

and strategic capability as well as military preparedness of member states to confront common 

threats such as intra and inter-state conflicts, infectious diseases (HIV/AIDS, tuberculosis etc), 

terrorism, illegal small arms and light weapons infiltration, weapons of mass destruction, 

chemical weapons, humanitarian issues and environmental matters. The quest to collectively 

confront these challenges in Africa is enshrined in the objectives and principles as have been 

outlined in Articles 3 and 4 respectively of the Constitutive Act of the AU. Indeed, the CADSP 

underscores the indivisibility of the security of African states, that is, the security of one 

African country is inseparably linked to the security of other African countries, and the African 

continent as a whole. Accordingly, as earlier indicated, any threat or aggression against one 

African country is deemed to be a threat or aggression on the other member states, and the 

continent as a whole and therefore requires a collective response. 

  As part of this indivisibility of peace and security in Africa, member states have moved 

further from the principle of non-interference towards accepting the principle of non-

indifference, which means that intervention in an intrastate conflict is justified when gross 

violations such as war crimes, genocide and crimes against humanity are occurring. This 

coincides with the broader international shift towards the principle of Responsibility to Protect 

(R2P) which is a norm and/ or set of principles which give the international community the 

responsibility to intervene in the affairs of a sovereign state in the face of unresolved mass 

atrocities such as genocide, war crimes, ethnic cleansing and crimes against humanity (Engel 

and Porto 2014 as cited in Jordan, 2016). Mwanasali (as cited in Jordan, 2016) describes this 

shift to the principle of non-indifference, as an interventionist phase in the continent's 

management of peace and security.  
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3.5. Conclusion 

Regionalism and regional integration no doubt have played a key role in the 

developmental agenda of regions around the world. Regionalism has gone through many 

phases. From the 1950s through to the 1970s, the progress and enthusiasm of regionalism 

across the world stagnated and in place, multilateralism filled the vacuum. There was, however, 

a renewed interest in regionalism in the 1980s when multilateralism could not achieve its 

desired results due to the cold war and more especially, during the Uruguay round of 

negotiations. It is important to indicate that at the outset, regionalism and regional integration 

were dominated by economics and market integration. With the advent of globalisation and the 

rapid structural transformation of the world, regionalism has expanded its scope and focus to 

include issues of peace and security. The new regionalism approach, which constitutes the third 

wave of regionalism, is a comprehensive, multifaceted and multidimensional process and more 

outward looking unlike the old regionalism that had a narrow focus and scope. In the case of 

Africa, the OAU which had features of the old regionalism approach had to be reformed and 

restructured into the AU. That notwithstanding, the OAU was not without some remarkable 

achievements. It managed to achieve a key component of its charter which mandated the OAU 

to help all African states still under colonialism to gain independence. Again, the OAU served 

as a unifying body bringing together Arab speaking countries, francophone, lusophone and 

anglophone countries and different political persuasions and ideologies. In the wake of new 

challenges and priorities in the post-Cold War era, there needed to be a restructuring of the 

OAU in order to strategically position Africa as a player at the global stage, but, more 

importantly, to be able to meet new challenges on the continent of Africa such as conflicts, 

terrorism, diseases and development. Hence, the AU, the successor of the OAU, seeks to 

confront these challenges—including terrorism—to create opportunities for all people in 

Africa.  
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CHAPTER 4 

The African Union’s Policy Frameworks, Institutional Mechanisms and Challenges in 
Countering Terrorism in Africa 

4.1. Introduction 

This chapter discusses in detail the policy frameworks and institutional mechanisms that 

are relevant to the AU’s approach to counterterrorism. The first section of the discussion 

focuses on the evolution of the counterterrorism agenda in Africa from 1992 to 1994. The 

second part discusses the main AU counterterrorism legislative framework, that is, the 1999 

OAU Convention, and the post-September 11, 2001, era AU Plan of Action and the Protocol 

to combat terrorism. Finally, the chapter discusses the institutional mechanisms provided by 

the 2004 Protocol for the implementation of the provisions of the OAU Convention.  

Indeed, Africa has long espoused the importance to fight terrorism in order to save life 

and property. There are at least 22 countries in Africa that have been targeted by terrorist groups 

(Solomon 2015). These countries include Nigeria, Somalia, Burkina Faso, Chad, Niger, Libya 

and Mali. Initially, the OAU, now the AU, was preoccupied with combating mercenaries (a 

soldier hired into foreign service) and other problems of subversion on the continent, to the 

neglect of fighting terrorism in Africa (Aning and Ewi, 2006). However, the beginning of the 

1990s was a turning point for the OAU as it finally considered terrorism as an African regional 

security issue (Aning and Ewi, 2006). Thus, the OAU adopted several policy frameworks and 

institutional mechanisms to stem the tide of terrorism (Aning and Ewi, 2006). The 

organisation’s potential contribution to the global campaign against terrorism was birthed. 

Indeed, Africa’s concern with terrorism in one form or another predates the attacks on the 

United States in September 11, 2001 (Sage, 2007). At the continental level, at least, terrorism 

was first broached as an African regional security issue in 1992, when the OAU Assembly of 

Heads of State and Government Summit in Dakar, Senegal, adopted a decision to enhance 

regional cooperation to fight extremism in Africa (Sage, 2007). The OAU, subsequently, held 

several meetings on terrorism as the campaign remained unabated. Thus, additional decisions 

were adopted from 1994 through 1999 to effectively resist and combat the advancement of 

terrorism within the African continent. More importantly, following the terrorist attacks in 

1998 by al-Qaeda on the US embassies in Nairobi, Kenya and Dar es Salaam, Tanzania, the 

OAU moved to adopt yet another convention known as the Algiers Convention of 1999 on the 

Prevention and Combating of Terrorism. This convention indeed constitutes the main 

counterterrorism framework of the OAU (and subsequently AU). The key feature of this 
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framework is that the implementation of the provisions of the convention is at the behest of 

member states. The convention thus enjoins member states to collectively and individually 

combat the scourge of terrorism.   

The transition from the OAU to the AU and the September 11 terrorist attacks on the 

US in 2001 brought a sense of concern and urgency with regard to the implementation of the 

African counterterrorism framework. Hence, “back-to-back AU summits in Dakar and Algiers 

took up the issue and sought to adapt the OAUs counterterrorism instruments and framework 

to the realities of both the new AU structure and the post–September 11 environment” (Wani, 

2007, p. 47). The outcome of such summits resulted in the adoption of the Plan of Action and 

a Protocol to the OAU Convention in 2002 and 2004, respectively, to guide the implementation 

of the AU and international counterterrorism instruments. Thus, the AU counterterrorism 

framework is captured in three primary instruments: the OAU Convention on the Prevention 

and Combating of Terrorism (also referred to as the Algiers Convention) adopted in 1999; the 

AU Plan of Action on the Prevention and Combating of Terrorism in Africa adopted in 2002; 

and the Protocol to the OAU Convention on the Prevention and Combating of Terrorism, 

adopted in 2004 (Wani, 2007). A continental Model Law on counterterrorism was developed 

to serve as a legislative framework to guide member states in drafting their respective domestic 

counterterrorism laws. The 2004 Protocol to the OAU Convention particularly referred to the 

AU Commission (AUC), the Peace and Security Council (PSC) and Regional Mechanisms 

(African sub-regional organisations and member states) as the responsible institutions for the 

implementation of the AU counterterrorism framework. These in totality constitute the 

normative framework and institutional mechanisms for African counterterrorism cooperation 

(Wani, 2007). This framework thus far has “helped place global counterterrorism norms into 

an African context including illustrating that terrorism is not simply an externally imposed 

post-9/11 agenda” (Jolyon, 2011, p. 30). 

4.2. The Evolution of Counterterrorism Policy in Africa: The 1992 and the 1994 
Resolution and Declaration  

Terrorism has been an issue of global concern since the 1960s and the 1970s. Hence, 

there are several resolutions and conventions adopted by the United Nations (UN) to counter 

it and mitigate its impact. These resolutions and conventions include the Resolution 3034 

(XXVII) in 1972, Resolution 31/102 in 1976, Resolution 32/147 in 1977, and the International 

Convention against the Taking of Hostages in 1979. Member states of the UN undertook to 

prevent international terrorism which endangers human lives and jeopardizes fundamental 
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freedoms in these resolutions and conventions. Consequently, they resolved to take appropriate 

measures to counter terrorism by addressing its underlying causes in whatever form (UN 

General Assembly, 1972). Indeed, African states participated in all the debates relating to the 

various resolutions and conventions adopted by the UN General Assembly (Aning and Ewi, 

2006). It therefore became imperative for African states to take measures to denounce and 

outlaw terrorism.  

The first of such measures was the adoption of the OAU Convention for the Elimination 

of Mercenarism in Africa. This Convention was adopted on 3 July 1977 and came into force 

on 22 April 1985 (CM/817 (XXIX) Annex II Rev.1.). The Convention considered the activities 

of mercenaries as a great threat to the independence, sovereignty, territorial integrity and 

harmonious development of African states. Under the Convention, a mercenary is any person 

who: 

a) is specially recruited locally or abroad in order to fight in an armed conflict; 

b) does in fact take a direct part in the hostilities; 

c) is motivated to take part in the hostilities essentially by the desire for 

private gain and in fact is promised by or on behalf of a party to the conflict 

material compensation; 

d) is neither a national of a party to the conflict nor a resident of territory 

controlled by a party to the conflict; 

e) is not a member of the armed forces of a party to the conflict; and 

f) is not sent by a state other than a party to the conflict on official mission as 

a member of the armed forces of the said state (The OAU Convention for the 

Elimination of Mercenarism 1977, p. 2). 

 

But, the attempt to specifically criminalise terrorism in Africa became more profound 

in 1989. This is ostensibly because Sudan had at this point become the headquarters of al-

Qaeda. It hosted Osama bin Laden, the leader of al-Qaeda, when a new government assumed 

the reigns of power in 1989. The National Islamic Front (NIF), an ally of the new government 

in Sudan, facilitated the movement of al-Qaeda to Khartoum. Consequently, al-Qaeda moved 

most of its assets and best trained and experienced fighters, numbering 1,000 to 1,500, to Sudan 

(Shinn, 2007). Al-Qaeda subsequently established networks with other Islamic groups in East 

Africa, particularly the Somali-based organisation which was known as al-Ittihad al-Islami 

(AIAI) or Islamic Unity in the early and mid-1990s. AIAI received training and support from 

al-Qaeda which later carried out terrorist attacks on Ethiopia (Abdul, 2007).  Shinn (2007) 



 81 

reveals that al-Qaeda played a key role in the attacks on the US and UN forces in Somalia 

during the intervention in December 1992 which was meant to secure Mogadishu’s airport and 

seaport areas to facilitate the distribution of medicine and food to thousands of locals dying of 

starvation. 

As a result, the OAU adopted a Resolution on Strengthening the Cooperation and 

Coordination among African states in 1992 in Dakar, Senegal, to fight the phenomenon of 

extremism in all its forms in Africa. Member states agreed to strengthen their solidarity and 

prohibit the use of their respective territories by individuals or groups for terrorism and/or lend 

support to terrorists in whatever form. The adoption of this resolution was important because 

cooperation among African states was a necessary condition for sustainable development in 

Africa. Again, the resolution reaffirmed the commitments of member states to the purpose and 

principles outlined in the Charter of the OAU. Among others, member states were entreated to 

respect and acknowledge the sovereignty, territorial integrity and independent existence of 

each state (The OAU Convention, 1992). In 1994, the OAU further showed commitment to the 

fight against terrorism in Africa when it adopted a Declaration on the Code of Conduct for 

inter-African relations in Tunis, which was largely seen as an improvement of the 1992 Dakar 

Resolution. Unlike the 1992 Dakar Resolution, which implored member states to cooperate to 

combat terrorism in Africa, the 1994 Declaration condemned and criminalised all acts of 

terrorism. It indeed, became an offence to organise, instigate, facilitate, finance, encourage, or 

tolerate terrorist activities or harbour terrorist elements in Africa (Aning and Ewi, 2006). In 

other words, the declaration denounced discrimination, injustice, extremism and terrorism 

particularly based on religion, tribalism, ethnicity and political sectarianism (Tunis Declaration 

1994). More importantly, member states were charged to take measures against acts that sought 

to undermine human values, particularly fundamental freedoms and tolerance (Aning and Ewi, 

2006). In the spirit of goodwill and determination, state parties to the declaration undertook to 

address the fundamental causes of terrorism in Africa by resolving the economic, social, 

environmental, cultural and humanitarian problems that had bedevilled many African citizens. 

In spite of these measures, the destructive effects of terrorism on development, peace and 

stability on the African Continent was unabated and that had to be confronted and resolved. 

4.2.1. The 1999 OAU Convention on the Prevention and Combating of Terrorism 
in Africa 

During the 1990s, several terrorist groups emerged in Africa in spite of the mechanisms 

adopted by the continental body to counter them. Terrorist groups such as the al Ittihad al Islami 
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(AIAI) in Somalia, the Salafist Group for Preaching and Combat (SGPC) in the Sahel, the 

Lord’s Resistance Army (LRA) in Uganda, the Revolutionary United Front (RUF) in Sierra 

Leone, the Army for the Liberation of Rwanda (ALIR) in Rwanda, the Janjaweed, Sudan 

Liberation Army (SLA), and Justice and Equality Movement (JEM) in Sudan’s Darfur region 

operated actively in Africa (Shinn, 2007). More crucially, al-Qaeda had also established itself 

in East and the Horn of Africa. The East and the Horn of Africa was a strategic enclave for al-

Qaeda because the region is relatively close to the origins of al-Qaeda’s strength in the Middle 

East and South Asia. In the region, poverty is widespread, social and economic inequality is 

common, political marginalisation of minority groups exists and land and sea borders are 

porous (Abdul, 2007). These indeed provided an environment for al-Qaeda to exploit (Shinn, 

2007).  

Hence, in August 1998, al-Qaeda embarked on a deadly terrorist attack on the US by 

bombing its embassies in Kenya and Tanzania. There were 224 casualties and about 5,000 were 

injured in both attacks (“Patterns of Global Terrorism”, 1998). This attack was planned by 

elements of al-Qaeda in Nairobi and Dar es Salaam in 1994. Abu Ubadiah al-Banshiri and, 

following his death, his deputy and successor, Abu Hafs and Ali Muhammad, planned and 

executed the attack. Clarke (2005) intimates that the attack was originally planned for 1996, 

however, al-Qaeda delayed the operation due to difficulties in Sudan that followed the 

expulsion of bin Laden from Sudan and the death of al-Banshiri. These terrorist attacks 

“demonstrated the new dimension of terrorism vis-à-vis the growing trends in globalisation 

and innovations in science, technology and communication” (Aning and Ewi, 2006, p. 36). The 

need therefore for Africa to counter terrorism became imperative especially when the continent 

had largely been a safe haven, a breeding ground and a transit point for most terrorist groups 

(Sage, 2007). Accordingly, member states resolved to have a counterterrorism framework that 

would guide how to effectively combat terrorism in Africa (Wani, 2007). This resolve was also 

incentivised by the principles enshrined in the Charter of the OAU, in particular, its clauses 

relating to the security, stability, and development of friendly relations and cooperation among 

member states. More importantly, the principles of international law and the relevant 

provisions of the UN General Assembly on combating international terrorism also served as an 

impetus for African states to unite to combat the scourge of terrorism. Some of these 

enactments were Resolution 49/60 of the General Assembly of 9 December 1994, Resolution 

51/210 in 1996 and the Declaration to Supplement the 1994 International Declaration on 

Measures to Eliminate Terrorism (Shinn, 2007). 
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The OAU therefore, at its 35th Ordinary Session of Heads of State and Government held 

in Algiers, Algeria, in 1999 adopted the Algiers Convention on the Prevention and Combating 

of Terrorism. The convention, however, came into force after 30 African states ratified it in 

December 2002 (Joylon, 2011). This is the first major comprehensive legislative approach to 

addressing the scourge of terrorism in Africa (Okpala, 2014). There are a wide range of issues 

that the convention covers which include measures to control terrorism, state jurisdiction over 

terrorist acts, extradition of perpetrators of terrorism and extra-territorial investigations of 

terrorist acts and mutual legal assistance. Wani (2007) indicates that the convention, among its 

substantive provisions, does not only define terrorism in Africa (article 1, section 3) but also 

criminalises it. This definition serves as a framework to guide member states to conceptualise 

terrorism in their respective national counterterrorism laws (Joylon, 2011). English (2009) is 

of the view that the ability to define terrorism is necessary for the development of security / 

counterterrorism policies. As Cooper (2002, p. 9) argues, “if mechanisms are to be established 

to deal with terrorism, there is the need to first navigate a route out of the definitional log-jam”.  

 

The OAU Convention (1999, p. 207) thus broadly defines terrorism as: 

(a) any act which is a violation of the criminal laws of a state party and which may endanger 

the life, physical integrity or freedom of, or cause serious injury or death to, any person, 

any number or group of persons or causes or may cause damage to public or private 

property, natural resources, environmental or cultural heritage and is calculated or 

intended to: (i) intimidate, put in fear, force, coerce or induce any government, body, 

institution, the general public or any segment thereof, to do or abstain from doing any 

act, or to adopt or abandon a particular standpoint, or to act according to certain 

principles; or (ii) disrupt any public service, the delivery of any essential service to the 

public or to create a public emergency; or (iii) create general insurrection in a state; (b) 

any promotion, sponsoring, contribution to, command, aid, incitement, encouragement, 

attempt, threat, conspiracy, organising, or procurement of any person, with the intent to 

commit any act referred to in paragraph (a) (i) to (iii). 

Again, the convention outlines some mechanisms for controlling terrorism in Africa 

which include addressing the root causes and structural conditions of terrorism, suppressing 

financial support to terrorist networks, ensuring effective border security, establishing 

networks of mutual policing, promoting information exchange and judicial assistance for 

investigation and criminal prosecution of terrorists (Solomon, 2015). The convention’s 

provisions on state jurisdiction over terrorist acts and extradition of terrorists cannot be 
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overemphasised. In articles 6 and 7, state parties to the convention define “the parameters of 

national jurisdiction over terrorist acts including those committed on board an aircraft, on board 

a vessel, or in the territory of another state” (Wani, 2007, p. 47). Even though state parties have 

absolute jurisdiction over terrorist acts committed within their territorial borders, they agreed 

to include terrorist acts as extraditable offenses, and, according to Wani (2007, p. 54), “to 

extradite any person charged with or convicted of any terrorist act carried out on the territory 

of another state and whose extradition is requested by one of the state parties.”  

Article 13 of the convention explains further that “state parties must seize and transmit 

all funds and related materials, or assets purportedly used in the commission of the terrorist 

act(s), including all relevant incriminating evidence, to the requesting state” (OAU Convention 

1999, p. 11). Member states also agree to allow for extra-territorial investigations (commission 

rogatoire) where a “state party may, while recognising the sovereign rights of states’ parties in 

matters of criminal investigation, request any other state party to carry out, with its assistance 

and cooperation, on the latter's territory, criminal investigations related to any judicial 

proceedings concerning alleged terrorist acts” (OAU Convention 1999, p. 11). However, this 

commission rogatoire may be refused if the execution of the request would affect the 

sovereignty of the requested state and its security or public order (OAU Convention, 1999). 

The adoption of this convention, for all intents and purposes, has provided a common 

legal framework for combating terrorism in Africa. However, the OAU and its member states, 

lack the capacity to develop a list of perpetrators of terrorist acts to be tracked, investigated and 

extradited (Aning and Ewi, 2006). Again, the convention falls short of providing adequate 

mechanisms for implementation of its decisions and instruments. These weaknesses served as 

an impetus for the adoption of additional instruments in the aftermath of the terrorist attack on 

the US in September 2001.  

4.2.2. The 2002 AU Plan of Action and the 2004 Protocol to the 1999 OAU 
Convention 

In September 2002, the AU Commission convened a High-Level Intergovernmental 

Meeting to discuss the African counterterrorism regime and how to strengthen the capacity of 

African states to counter terrorism. This was in response to the transition from the OAU to the 

AU as well as to respond to the UN Security Council Resolution 1373 (Wani, 2007). The 

meeting adopted the Plan of Action which sought to address the weaknesses of the 

implementation of the provisions of the OAU Convention.  In spite of the OAU Convention’s 

substantive provisions, it lacked the capacity to coordinate activities of member states to 
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counter terrorism in Africa. Aning and Ewi (2006) assert that the OAU served mainly as a 

political platform for expressing collective will without the capacity to implement its 

counterterrorism framework.  

The 2002 Action Plan therefore parallels the key provisions of the UN Resolution 1373 

by establishing a complex network of cooperation and information exchange among AU 

member states particularly the exchange of operational and intelligence information regarding 

actions or movements of terrorist groups. The Plan makes provisions for member states to 

pursue common counterterrorism objectives by ensuring that there is border security, effective 

passport control and the profiling and verification of documents of all travellers (Sturman, 

2002). State parties to the Action Plan commit to suppress terrorist financing, building on 

Security Council Resolution 1373, and “provides a wide range of authorities to seize terrorist 

assets and disrupt the links or sources used to finance terrorist activities” (Wani, 2007, p. 46). 

For instance, the Plan proscribes anonymous accounts; provides for the confiscation of 

movable and immovable assets intended for financing of terrorism; establishes the need for 

financial intelligence units in member states; and calls for training of personnel in charge of 

preventing and combating money laundering (Wani, 2007). Member states also pledge to 

refrain from providing any form of support, active or passive, to entities or persons involved in 

terrorist acts (The Plan of Action, 2002). The Action Plan further discusses the legislative and 

judicial measures to stem the tide of terrorism. For instance, national laws relating to bail, and 

other criminal procedural issues are to be amended and also to harmonise the standards and 

procedures regarding the burden and standard of proof for terrorism-related crimes. Again, 

member states agree to promote specialised training to reinforce the capacity of the judiciary 

and enhance mutual legal assistance agreements among states (Sage, 2007). 

In addition to these provisions, the Plan outlines the mechanisms to implement the 

relevant AU and international counterterrorism instruments. It thus discusses the roles of the 

PSC and the AU Commission in relation to counter terrorism and the need for state parties to 

prepare a model legislation and establish the African Centre for the Study and Research on 

Terrorism (ACSRT). Practically, the 2004 Protocol to the OAU Convention was adopted to 

clarify the mandates of the institutions responsible for the implementation of the relevant AU 

provisions. Thus, in articles 4, 5, and 6, the Protocol assigned the implementation role of the 

AU counterterrorism framework to the AU Commission, the Peace and Security Council 

(PSC), and Regional Mechanisms (African sub-regional organisations and member states). In 

other words, these bodies constitute the responsible institutions for the implementation of the 

AU relevant provisions and international instruments on counterterrorism (Wani, 2007).  
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Consequently, the AU Commission established the ACSRT in 2004 which is 

headquartered in Algiers, Algeria as part of its structure to fight terrorism in Africa. The 

mandate of the ACSRT resonates with the tenets of the UN Security Council Resolution 1373 

(2001) and the UN General Assembly Global Counter Terrorism Strategy (2006). The ACSRT 

gives the AU a technical capacity to implement its counterterrorism framework (Aning and 

Ewi, 2006). Joylon (2011, p. 30) notes that the “ACSRT is conceived as an independent 

research centre for cooperation, capacity building and consensus on counter terrorism issues in 

the AU”. The ACSRT contributes to and strengthens the capacity of the AU and its member 

states to prevent and combat terrorism. Allison (2016) explains that the centre provides a 

centralised database with information and analyses on terrorist groups and their activities 

across Africa which helps to develop strategic policy, operational and training mechanisms 

within the context of international and continental legal instruments to stem the tide of 

terrorism.  The centre is headed by a Director who is appointed by the Chairperson of the AU 

Commission. This Director serves concurrently as the AU Special Representative for 

Counterterrorism Cooperation. He or she mobilises support for the continent to fight the 

scourge of terrorism, assesses the situation in various member states and identify, with the 

concerned national authorities, priority security issues to be addressed (ACSRT, 2004).  

Moreover, the Commission provides technical assistance on legal and law enforcement 

matters, including matters relating to combating the financing of terrorism (Article 5 of the 

2004 Protocol). Hence, the Commission developed the African Model Law on counterterrorism 

which guides member states in their respective counter terrorism legislations to prevent and 

counteract money laundering, the financing and support of terrorism and all activities related 

to terrorism. This law acknowledges that terrorism is an international problem that threatens 

the peace, stability, security and development of nations and need a united front to combat it 

(African Model Antiterrorism Law, 2011). Accordingly, state parties have undertaken to fight 

terrorism within the purview of international law, international human rights, and humanitarian 

law (African Model Antiterrorism Law, 2011). In other words, the model law provides “a 

template for African states to implement both the AU and global counterterrorism framework” 

(Jolyon 2011, p. 31).   

Again, the PSC harmonises and coordinates all continental efforts in the prevention and 

combating of terrorism in Africa by monitoring, evaluating and making recommendations on 
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the implementation of the 2002 Action Plan and the 1999 OAU Convention.2  Among some of 

its substantive role include establishing operating procedures and mechanisms for information 

gathering, processing and dissemination; establish an information network with national, 

regional and international focal points on terrorism and more importantly, examine all reports 

submitted by states’ parties on the implementation of the provisions of the AU instruments 

(The 2004 Protocol). More so, regional mechanisms play a complementary role in the 

implementation of the AU counter-terrorism program. Article 6 of the 2004 Protocol outlines 

the role of regional mechanisms in the fight against terrorism. For instance, regional 

mechanisms are to harmonise and coordinate national measures to prevent and combat 

terrorism in their respective regions; establish modalities for information sharing; and assist 

member states to implement regional, continental and international instruments for preventing 

and combating terrorism. The role of regional mechanisms in the fight against terrorism cannot 

be sidestepped, however; some RECs and member states of the AU have entered into several 

ad hoc regional security mechanisms and intelligence cooperation in their efforts to combat 

terrorism in their respective sub-regions. These security arrangements include the Group of 5 

Countries in the Sahel (G5–West Africa), the Trans-Sahara Counterterrorism Partnership 

(TSCTP–North and West Africa), the Multinational Joint Task Force in the Lake Chad Basin 

(MNJTF–West and Central Africa), the Partnership for Regional East Africa Counter-terrorism 

(PREACT–East Africa), the Regional Cooperation Initiative for the elimination of the Lord 

Resistance Army (RCI-LRA), and the  Nouakchott and the Djibouti Processes. 

4.3. Challenges for the African Union’s Counter Terrorism Regime 

The AU, for all intents and purposes, has expended a great deal of effort to harmonise 

its programs and activities with global counter-terrorism programs since September 11, 2001. 

In the words of Wani (2007, p. 50) “it has adopted what at first blush appears to be a 

comprehensive set of legal instruments and norms on counterterrorism”. Indeed, the AU plays 

a critical role in the global war on terrorism and thus facilitates the implementation of the UN 

Resolution 1373 and other international instruments in Africa. However, this masks some 

significant gaps and issues. Wani (2007) observes that there is less critical debate of the AU 

counter-terrorism instruments by member states and hence, one cannot judge the extent of 

support by member states and the RECs. This has ostensibly led to the low levels of ratification 

 
2 Professor Kwesi Aning, the Head of Academic Affairs at the Kofi Annan International Peacekeeping Training 
Centre, Accra, Ghana, field interview, November 21, 2018. 
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and implementation by state parties (Joylon, 2011). Related to this is the fact that few countries 

and leaders show commitment to the counter-terrorism efforts in Africa. A notable example is 

Algeria which sponsored all activities of ACSRT until 2006. Such circumstances raise issues 

of commitments by member states to AU programs (Wani 2007). Aning and Ewi (2006, p.42) 

calls this tendency the “legacy of the OAU that has not been overcome by the AU where 

landmark decisions and pronouncements are made without ensuring effective and appropriate 

follow-up.” Sturman (2002) indicates that the Constitutive Act of the AU, in Article 23(2) 

provides for compliance and monitoring mechanisms, but, in practice, the AU has little or no 

power to enforce compliance (Sturman, 2002).  

Further, the AU usually struggles to verify which member states comply with or 

actually implement the relevant AU counter-terrorism instruments and other international 

counter-terrorism regimes (Aning and Ewi, 2006). Member states equally renege on reporting 

back to the Chairperson of the AU Commission as is required in relation to efforts to countering 

terrorism in their respective states (Aning and Ewi, 2006). Perhaps more importantly, “the gap 

between aspirations and reality is immense. Many of the AU provisions remain at the level of 

ideas, and, as discussed earlier, their implementation is hampered by a lack of resources and 

other constraints” (Wani 2007, p. 55). Kwesi Aning, the Head of Academic Affairs at the Kofi 

Annan International Peacekeeping Training Centre, Accra, Ghana notes that the lack of both 

human and financial resources is a serious stumbling block to the AU in achieving their 

counter-terrorism objectives in Africa.3 Moreover, most African states are often unwilling to 

exchange sensitive information among themselves. The sharing of useful information on 

terrorists’ activities between states need further consideration in Africa and must be improved 

(Sturman, 2002). 

The Plan of Action did not make explicit the adherence of human rights standards. It 

was rather implicit as a principle and provision contained in the Algiers Convention, 1999. 

Specifically, the Algiers Convention agrees that terrorism constitutes a violation of human 

rights and retards progress of states (Sturman, 2002). The overall AU’s capacity to deal with 

human rights issues arising from states’ counter-terrorism activities has been inadequate. The 

AU has not been able to ensure compliance with the various human rights provisions in its 

instruments. Aning and Ewi (2006) argue that this problem is largely due to the lack of 

coordination between the AU Commission in Addis Ababa and the African Commission on 

Human and People’s Rights based in Banjul, Gambia. 

 
3 Aning, “Field interview.” 
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Coupled with the above, there is lack of capacity of the AU to develop a list of 

perpetrators of acts of terrorism as has been enshrined in the 2002 Plan of Action (Aning and 

Ewi, 2006). This is “compounded by the lack of a regional or continental arrest warrant which 

could permit the AU to investigate, arrest and detain persons accused or suspected of terrorist 

acts” (Aning and Ewi, 2006, p. 42). 

Lastly, the broader AU’s definition of terrorism itself is problematic. This is because the 

definition is overstretched and has almost lost its meaning. An appraisal of the AU’s definition 

of terrorism features some key elements of war crimes, crimes against humanity, and genocide. 

These key components as given by the Rome Statute of the International Criminal Court (ICC) 

(1998) and the Convention on the Prevention and Punishment of the Crime of Genocide (1948)  

include wilful killing, murder, mutilation, torture, causing injury to body or health, destruction 

of property (dedicated to religion, education, art, science or charitable purposes, historic 

monuments and hospitals), unlawful deportation, confinement and taking of hostages, rape, 

ethnic cleansing, causing serious bodily or mental harm to members of a group ex cetera. These 

key features by themselves do not constitute terrorism even though they evoke fear, violate 

laws of states and international law, imperil lives, properties, the environment, and creates 

public emergency and general insurrection in states. The AU’s concept of terrorism is 

indistinguishable from war crimes, crimes against humanity, and genocide. Terrorism, even 

though is a criminal act, must have clear political goals. Philip Attuquaefio, at the LCBC Office 

at the African Union, Addis Ababa, Ethiopia, observes that it is indeed difficult to conceptualise 

terrorism in Africa. The ability to define terrorism is a necessary condition for the development 

of security / counterterrorism policies.4  

4.4. Conclusion 

The nature of terrorism ignores legal borders of sovereign states. This means that a 

unified approach by member states is needed to counter terrorism in Africa. In the period before 

September 11, 2001, the role played by the OAU in preventing and combating terrorism was 

limited. It served mainly as a political platform for expressing collective will. This was 

particularly the case in 1992 and 1994 when the OAU adopted the Resolution on the 

Strengthening of Cooperation and Coordination among African states and the Declaration on 

the Code of Conduct for Inter-African Relations respectively. These instruments denounced 

 
4 Dr. Philip Attuquaefio, LCBC Office at the African Union, Addis Ababa, Ethiopia, field interview, November 
05, 2018. 
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and criminalised terrorism and entreated member states to cooperate to combat the scourge of 

terrorism.  Subsequently, the OAU adopted the Algiers Convention in 1999 following several 

terrorist attacks in Africa particularly the attacks on the US embassies in Nairobi and Dar es 

Salem in 1998.  

This convention, in addition to the 2002 Plan of Action and the 2004 Protocol to the 

OAU Convention constituted the primary instruments of AU counterterrorism. The OAU 

Convention indeed, played a critical role in defining and shaping the political direction of the 

continent on issues bordering on terrorism and counterterrorism. More significantly, it 

committed member states to exchange intelligence information, exercise state jurisdiction over 

acts of terrorism and extradite terrorists for prosecutions. Above all, the convention provides 

for an African definition of terrorism. Despite these provisions, the OAU lacked a follow-up 

mechanism to coordinate activities of member states relating to counterterrorism. In other 

words, the OAU was unable to implement its decisions and instruments.  

Addressing the implementation weakness of the OAU Convention, necessitated the 

adoption of the AU Plan of Action and the Protocol to the OAU Convention in 2002 and 2004 

respectively. This was in response to the transition from the OAU to the AU and the UN 

Resolution 1373. The AU redefined its role and situated its counterterrorism activities within 

the global and continental realities in Africa. Thus, member states undertake to ensure effective 

border security, passport control, suppress terrorist financing, adopt judicial and legislative 

measures including the Antiterrorism Model Law to guide them to draft counterterrorism 

legislations in their respective countries. The 2004 Protocol augmented the efforts of the 2002 

Action Plan and the 1999 OAU Convention by clarifying the institutions responsible for the 

implementation of the AUs counterterrorism framework. These institutions include the AU 

Commission, the PSC and Regional Mechanisms (RECs and member states). The AU, in all 

these implementation processes, has essentially acted mainly as a catalyst to empower states 

and RECs to meet their obligations under continental and international counterterrorism 

instruments. Thus, the role of the continental body in the fight against terrorism is to authorise 

and coordinate the activities of states and of the RECs, as well as to promote interstate 

cooperation in Africa in the area of counterterrorism.  

Consequently, the Union serves as a clearinghouse for norms and standards setting for 

the fight against terrorism in Africa. It also serves as the interface between the continent and 

the international community. Indeed, the implementation of the AU counterterrorism 

framework which has been left at the behest of member states and the RECs is 

counterproductive. This is the subject matter for discussion in the next chapter. 
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CHAPTER 5 

The State Level Implementation of African Union Counterterrorism Instruments 

5.1. Introduction 

The purpose of this chapter is to critique the implementation by member states of the 

relevant provisions of the African Union’s (AU’s) counterterrorism framework. Indeed, while 

need to the restructure and streamline the AU’s counterterrorism framework cannot be 

overemphasised, its implementation is primarily entrusted to member states and sub-regional 

groups. Thus, the AU usually authorises (delegates responsibility to the affected region) instead 

of mandating (ownership) the fight against terrorism in Africa, with the exception of the 

African Union Mission in Somalia (AMISOM) which the AU mandated. The AU usually 

authorises in order to provide political legitimacy and coordination to the mission instead of 

mandating (direct command, control and financing the mission) (Okeke, 2019).  

This chapter argues that the state level governance involved in implementing relevant 

AU counterterrorism provisions is often ineffective due largely to a lack of capacity by many 

African states to fight the scourge of terrorism. To advance this argument, the chapter is 

organised as follows; First, state terrorism and the military approach to counter terrorism by 

member states is critiqued. AU member states have the mandate and discretion to determine 

who a terrorist is and what constitutes terrorism and thus create legislation to counter terrorism 

within the AU’s counterterrorism framework that suits the interests of the government of the 

day. States in this process usually focus exclusively on non-state actors such as Boko Haram, 

Al Shabaab, Ansar Dine and Al Qaeda in the Islamic Maghreb (AQIM). Indeed, state 

terrorism/violence is not included in counterterrorism policies by African states. In addition, a 

military approach is often adopted by states to combat and neutralise terrorists and their 

activities. This combative and war approach to counter terrorism is not comprehensive enough 

or sustainable and is indeed often counter-productive. 

Second, an evaluation of national institutional capacity in Africa is conducted. Many 

African states are fragile and thus lack the institutional, technological and financial capacity to 

implement the AU counterterrorism provisions. For example, member states do not have the 

capacity to adequately address network or digital terrorism. The diffuse nature of modern 

terrorism requires sophisticated skills and state of the art technology to help prevent, pursue 

and respond to terrorism.  

Third, member states often lack good security governance to ensure the effective 

implementation of AU counterterrorism provisions. Civil society participation in the discourse 
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on terrorism and counterterrorism policymaking in many African states is restricted. This is 

ostensibly because many states lack a strong democratic and participatory culture and thus civil 

liberties, political participation and pluralism are limited.  

Fourth, member states’ inability to contain the Islamophobic tendencies within their 

jurisdictions is evaluated. More specifically, religious extremism in Africa is often associated 

with the Islamic faith. Such essentialism is the order of the day in some countries and that has 

proven to be counterproductive to the AU’s effort to fight terrorism in Africa.  

5.2. Critique of the State Level Implementation of AU Counterterrorism Instruments  

5.2.1. State Terrorism and Military Approaches to Counter Terrorism 

Member states of the AU place no emphasis on state sponsored terrorism or political 

violence in Africa. As discussed earlier in this thesis, “state terrorism is the intentional use or 

threat of violence by state agents or their proxies against individuals or groups for the purposes 

of intimidating or frightening a broader audience” (Jackson 2011, p. 177). The political elite in 

some African states often perceive political opponents as enemies and hence adopt 

intimidation, torturing and arbitrary execution in their quest to consolidate their regime. 

Countries such as Burundi, the Democratic Republic of Congo, Sudan, Uganda and Central 

African Republic often exhibit such tendencies. A 2016 report on the continental level trends 

in peace and security in Africa by the Institute for Peace and Security Studies (IPSS) indicated 

that 8,050 civilians were killed by political militias and state security forces across the continent 

of Africa (IPSS, 2016). Mattes (2016) cites Libya under Muammar al-Gaddafi as an example 

of governments that have used state terrorism. Gaddafi’s rule was indeed authoritarian and 

repressive against Libyan citizens. Mattes (2016) asserts that violence against opposition was 

a basic element of Gaddafi’s rule. In the case of Sudan, Mickler (2010) believes that there was 

a campaign of terror unleashed on the people of the Darfur region in Sudan since 2003. He 

explains that in order for President Bashir to maintain power and Arab interests in Sudan and 

have a firm control of his regime, he deliberately employed local militias and the entire state 

apparatus to terrorise non-Arab Sudanese citizens. These widespread impunities are pervasive, 

and the after-effect is an entrenched sub-culture of fear and panic among the populace of these 

countries. Philip Attuquaefio, the director in charge of the Lake Chad Basin Commission 

Stabilisation Mechanism at the AU, indicates that the AU itself is hesitant to emphasise state 
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terrorism in Africa. This, in his view, has been possible because states have the discretion to 

label acts as “terrorism” within their territorial borders.5  

This labelling of ‘terrorism’ is often targeted at non-state actors because of the 

pejorative and negative assumptions that are often associated with it (Jackson et al 2011). As 

Richardson (2006, p. 19) puts it; “terrorism is something the bad guys do”. Some experts 

however, express misgivings about equating political violence with state terrorism. Peter Otim, 

terrorism expert at the Defence and Security Division at the AU, suggests that ‘state brutality’ 

is more appropriate to use than ‘state terrorism’ when states turn violent against their citizens. 

His argument is that states usually apply minimal and proportionate force to enforce law and 

order and therefore, the rare excesses which are often seen as brutalities cannot be said to be 

state terrorism.6  

Elias Benyu at the African Centre for the Study and Research on Terrorism equally 

maintains that state sponsored terrorism in Africa is non-existent, even though there is 

widespread state suppression of civil dissent through violent means and impunity. He indicates 

that when states’ brutalities become rife, the AU has mechanisms to intervene, such as 

diplomacy, without labelling such states as terrorists. He further argues that state sponsored 

terrorism is not enshrined in the statutes of the AU and therefore, there is no legal backing 

either at the continental, regional or state levels to a claim of state sponsored terrorism in 

Africa.7 Emmanuel Kotia, at the Kofi Annan International Peacekeeping Training Centre 

(KAIPTC), further adds emphatically that political violence in all its forms in Africa is not 

terrorism. It is the responsibility of the state to ensure the security of all elements within its 

borders. Hence, member states of the AU usually apply minimal force to quell an insurrection 

within its borders to ensure total peace and tranquillity for development. For him, such actions 

by states do not constitute terrorism.8 However, I argue that exacting violence by state agents 

whether minimal or proportionate to intimidate the larger society and individuals, as often 

occurs in Uganda for example, constitutes terrorism. 

Indeed, regime security and survival by ruling political actors is often prioritised and 

considered paramount over human security. Countering terrorism therefore has been more 

 
5 Attuquaefio, “Field interview.”  
6 Dr. Peter Otim, Defense and Security Division at the African Union, Addis Ababa, Ethiopia, field interview, 
November 06, 2018. 
7 Mr. Elias Benyu, African Centre for the Study and Research on Terrorism, Algiers, Algeria, field interview, 
November 07, 2018. 
8 Dr. Emmanuel Kotia, Kofi Annan International Peacekeeping Training Centre, Accra, Ghana, field interview, 
November 28, 2018. 
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aggressively focused on non-state actors such as Boko Haram, Al Shabaab, Ansar Dine and Al 

Qaida in the Islamic Maghreb (AQIM). Countries such as Zimbabwe, Rwanda, Uganda and 

Burundi have used the rubric of counter terrorism to fight dissidents and political opposition. 

These actions undergird and solidify policies of suppression and anti-democratic practices. 

Elias Benyu maintains that the focus on non-state terrorism emanates from the definition of 

terrorism by the 1999 OAU Algiers Convention which serves as a guide to member states in 

conceptualising terrorism in their respective national anti-terrorism laws. He further intimates 

that the separate national anti-terrorism laws have indeed contributed to the entrenched focus 

on non-state actors as terrorists in Africa. Emmanuel Kotia at the Kofi Annan International 

Peacekeeping Training Centre (KAIPTC), however, sees nothing wrong with member states of 

the AU having their own respective counterterrorism frameworks or national anti-terrorism 

laws.  

The emphasis on non-state terrorism in Africa, however, is problematic. This is because 

states have killed and caused injuries to their own citizens outside of war more than non-state 

terrorists. This is ostensibly because states wield greater coercive power and resources than 

non-state terrorists (Jackson, 2011). The belief that states are victims of terrorist violence has 

a “distorting effect on knowledge and research on terrorism because it creates an impression 

that it is more important to understand and deal with non-state terrorism than with state 

terrorism” (Jackson 2011, p. 176).  It is interesting to note that terrorism was originally a term 

used to describe a particular kind of state violence. It was not constructed to describe the actions 

of non-state actors such as al-Qaeda, Al Shabaab and Bokom Haram (Jackson et al 2011). 

Instead, “it was created at the time of the French revolution to refer to the actions undertaken 

by the state against dissidents and dissenters in their own populations” (Halliday 2002, 72). It 

lacked the negative and pejorative connotations that are now inherent to the term. Over a period 

of time, the meaning, usage and perception of terrorism has changed. For Jackson et al (2011, 

p. 116), the mutating nature of the “concept of terrorism is due to the fact that the concept is 

socially constructed and labelled politically”. The meaning of terrorism changes frequently and 

dramatically, and so too does understanding of who terrorists are in any historical or political 

context.  

As a result of the emphasis on non-state actors as terrorists, the military approach is 

often adopted to neutralise their activities. Usually, a war is declared on such terrorists 

operating in Africa by state actors. Jackson (2005, p. 147) intimates that “the war on terror is 

not value neutral, but deliberately constructed to make war appear as reasonable, responsible 

and inherently good”. The declaration of war on terror has “led to the rhetoric of us (states) and 
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them (terrorists) since the “us” is seen as being good, those opposed to “us” are necessarily 

evil, which contributes to the notion of othering” (Jackson 2005, p. 149). A clear battle line, 

therefore, is usually drawn between African states and terrorists. Indeed, the zero-sum portrayal 

of the global war on terrorism has obscured chances of negotiations or political settlements. 

Buzan (as cited in Solomon 2015, p. 15) describes this as “either we defeat them, or they kill 

us” syndrome which does away with any possible creation of win-win scenarios or addressing 

disputes through diplomatic channels. Such a military approach only serves to undermine 

comprehensive approaches to counter terrorism in Africa. After all, a superficial understanding 

of terrorism results in superficial approaches to counter terrorism. The main aim of such a war 

approach is to deter, combat and neutralise terrorists. Whittaker (2012, p. 259) adds that 

“neutralisation in this context means rendering the threat benign by weakening terrorist 

organisations and their political appeal”. Biggio (2002) supports neutralisation of terrorists and 

argues that acts of terrorism should be considered as acts of war and should be fought in similar 

fashion. Terrorist acts by non-state actors against victim nations should be seen as a declaration 

of war (Biggio, 2002). To achieve this combative counterterrorism approach, the military, 

police and intelligence apparatus play essential roles in this process. This approach oftentimes 

is adopted in order to eliminate leaders of terrorist groups. The idea is that without leadership 

these groups will flounder (Kenney, 2003).  

This combative and deterrent approach, however, has not achieved its purpose in 

Africa. The current incessant attacks by Al Shabaab, Boko Haram and Al Qaida in the Islamic 

Maghreb (AQIM) on lives and properties are a testimony to the failure of the military approach. 

In September 2013, Al Shabaab attacked the Westgate Shopping mall in Nairobi, Kenya, and 

killed almost 70 people (Solomon, 2013). The fact that this attack took place at a time when 

the Somali-based militant group had ostensibly suffered military defeats on Somali soil – “at 

the hands of AMISOM supported by regional governments such as Ethiopia, and foreign 

governments, in particular the US, must raise serious questions about the utility of military-

focused counterterrorism strategies” (Solomon 2015, p.10). Also, in September 2013, four 

Islamist suicide bombers detonated their explosive vests in the historic town of Timbuktu in 

northern Mali. Although the French government had launched a successful military offensive 

together with regional states in January 2013, “which ousted the militants from the northern 

Mali towns of Gao, Kidal and Timbuktu, these groups have embarked on a campaign of 

asymmetric violence which has claimed even more lives” (Solomon, 2015, p. 10) (see the Mali 

case study chapter in this thesis for further details). The efficacy of military-centred 

counterterrorism responses is questionable. Indeed, the use of the military has often been a 
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push factor for further terrorism, rather than preventing it. The rhetoric of global war on 

terrorism in Africa further fuels instability.  

To rely on the tactics of conventional warfare to counter terrorism in Africa is 

counterproductive. This is ostensibly because conventional mechanisms in an unconventional 

conflict usually lead to massive casualties, particularly of innocent civilians (Botha, 2008). The 

need for African countries, therefore, to focus on the underlying structural conditions fuelling 

terrorism in Africa cannot be overemphasised. At best, the success of this militaristic 

counterterrorism approach leads to the migration of terrorists to the territory of neighbouring 

states. Surely the spread of terrorism into a neighbouring state cannot be considered effective. 

Yet from a narrow nation-state perspective it can, since it has reduced the number of terrorist 

incidents on the territory of a particular state. This, then, makes the case for adopting a wider 

lens with which to assess the effectiveness of existing counterterrorism practices in Africa 

(Solomon, 2015). Thus, developing counterterrorism strategy needs to shift from the short-term 

emphases on political suppression and military force, to a long-term formula that is based on 

institutions, development and social justice (Makinda, 2006). Philip Attuquaefio agrees with 

Makinda and maintains that the sole dependence on a military approach to fight terrorism in 

Africa needs to be revised. In addition to the military option, stabilisation mechanism which is 

a human security-centred approach – that is, restarting livelihoods and addressing the root 

causes of terrorism in Africa, should be part of the approach to counter terrorism in Africa. He 

indicates that such initiatives are being embarked upon in the Lake Chad Basin Commission 

(LCBC), but this should be a continent-wide project financed by Africans themselves. This in 

turn illustrates the need for an effective continental counterterrorism framework through the 

African Union. 

5.2.2. Weak Institutional Capacity to Implement the AU Counterterrorism Provisions 

With the advent of globalisation, terrorist organisations have become far more 

dispersed than their hierarchical predecessors and this requires a holistic approach to counter 

them. Referring to Al Qaeda, Kenney (2003, p. 192) states that it “is a loosely knitted network 

of cells and associates spread over many countries characterised by relatively flat decision-

making regions”. These cells are each “compartmentalised and semi-autonomous” (Kenney 

2003, p. 192). While Al Qaida’s central leadership provides “ideological inspiration and 

general guidelines for action, operational matters are left to individual cells and coordination 

occurs at the level of various cluster committees – for example, military operations, business 

and finance, and media” (Kenney 2003, p. 193). Indeed, the coordination work of the various 
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cluster committees has become less important as information technology provides a mechanism 

to coordinate the disparate cells, resulting in an even more diffuse organisation (Tucker, 2001). 

In such situations, a traditional approach to counter terrorism, such as neutralising and 

eliminating top leaders of terrorist groups such as AQIM, Boko Haram and al Shabaab is 

ineffective. Hence, the AU urges member states to use the Anti-terrorism Model Law (2010), 

which criminalises terrorism on digital platforms, as a basis for enacting new or revise their 

existing anti-terrorism laws and institutions to counter it. Member states, however, have not 

been able to adequately address this network / digital terrorism. This is apparently because they 

often lack the institutional and technological capacity to implement the provisions of the AU 

Model Law in their respective jurisdictions.9  

Indeed, several countries in Africa are institutionally and administratively weak. To 

build such institutions in Africa is complex and remains a challenge for many governments and 

states. This challenge is compounded by “the volatile conditions found in fragile and conflict-

affected settings (FCS), where human security, social cohesion, political stability, and 

economic activity have been dislocated” (Lorena et al 2014, p.1). Examples abound across 

Africa of such protracted conflict situations. Since the 1960s, there have been series of civil 

wars in several countries such as Sudan, Chad, Angola, Liberia, Nigeria, Somalia, Burundi, 

Rwanda and Sierra Leone, DRC, and CAR.  

The DRC, CAR and Somalia for example are the epitome of states with weak 

institutional capacity in Africa. There have been protracted conflicts in these countries for years 

between government forces on one hand and armed groups such as Allied Democratic Forces 

(ADF), and al-Shabaab on the other. The chronic in-fighting and factional strife has created a 

state of anarchy in these countries. Larger parts of the DRC and Somalia remain under the de 

facto control of various warlords and al-Shabaab respectively. The DRC in particular has 

represented “the full range of African maladies, from colonial domination and exploitation 

through corruption, rebellions, vicious circle of coups and counter coups, mutinies, 

unconstitutional regimes, authoritarian rules and ethnic conflicts, to military regimes and 

mismanagement” (Mbata 2003, p. 236). These conflicts also have regional dimensions 

particularly in the DRC, where six African countries have been involved militarily either on 

the side of the rebels or the government forces. Countries such as Rwanda, Uganda, and 

Burundi have joined their forces with the rebels while Angola, Zimbabwe, and Namibia are on 

the side of the government forces.  

 
9 Benyu, “Field interview.”  
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This has indeed proven to be one of the complex conflicts in the post-Cold war era 

Africa. The effects of this conflict on human lives and properties are unsurmountable across 

the sub-Saharan region and the entire continent. The humanitarian crisis in the DRC is among 

the most complex, deadly and prolonged as the numbers of displaced persons, sexual crimes, 

mutilations and summary executions have been of a staggering magnitude. The number of 

recorded deaths far exceed four million people and Mbata (2003) notes that this figure is much 

higher than the national population of many African countries and several times superior to the 

number of victims of the Rwandan, Yugoslav and Sierra Leonean conflicts that attracted and 

warranted the setting up of international tribunals for prosecution. In the words of Howard 

Wolpe (as cited in Mbata 2003, p.237), the US Special Envoy to Africa’s Great Lakes region, 

“the DRC war was the most widespread interstate war in modern African history”. It was also 

considered by some analysts “the African equivalent of World War I and labelled African 

World War” (Naidoo 1999 as cited in Mbata 2003, p.237). The conflict resulted in the violation 

of virtually all the rights in the African Charter. Over four million people reportedly died during 

the conflict. The conflict in CAR between the ex-Seleka and anti-balaka militias also remains 

unabated. Indeed, these militias along with hundreds of other localised groups operate openly 

and control as much as two-thirds of CAR’s territory (Global Conflict Tracker, 2019).  

And the current protracted conflict in Somalia also deserves mention. This breakdown 

of peace is rooted in several factors including the colonial legacy, the cold war legacy, 

unhealthy competition among the various clans in Somalia, competition for limited economic 

resources, and bad governance etc. Elmi and Barise (2006) particularly emphasise on the 

politicised clan identity which in their view, is one of the main causal factors for the conflict 

conundrum in Somalia. They explain that in 1991, armed rebel groups which consisted of the 

various clans in Somalia including the Da-rood, Hawiye, Rahanwyeen, Dir and Isaaq, were 

dissatisfied with the Barre government in Somalia and consequently, overthrew it. These armed 

rebel groups later morphed into the Islamic Courts Union (ICU) which became a movement 

that had a socio-politico-religious agenda in Somalia. This tumultuous environment eventually 

provided a safe haven for terrorists including al Qaeda and al Shabaab, (the military wing of 

ICU) in Somalia (Fergusson as cited in Agbiboa, 2014). This unstable situation in Somalia has 

been a contributing factor to the spread of violent radicalism in the entire East Africa region. 

Indeed, the presence of al Qaeda in East Africa has resulted in several terrorist attacks against 

the interest and entities of the United States of America (US) in the region particularly the US 

embassies in Kenya and Tanzania in 1998. In 2002, al Qaeda conducted coordinated terrorist 

attacks in Mombassa, Kenya that caused many casualties including human lives and the 
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destruction of property. In addition to these, al Qaeda collaborates with al Shabaab and 

provides the latter with ideological direction and technical assistance in terrorism (Abbink, 

2009).   

Again, most African countries have also witnessed a number of border and inter-state 

conflicts. Notable among these conflicts are; “the Nigeria-Cameroon dispute over Bakassi 

peninsular; Algeria-Morocco conflict over the Atlas Mountains area; Eritrea-Ethiopian crisis; 

Somalia-Ethiopia dispute over the Ugandan desert region; Chad-Libya crisis of 1980-82; 

Kenya-Somalia border war; Tanzania-Uganda crisis in 1978-79” (Barkindo et al, 1994, pp. 

279). As Ajayi (as cited in Aremu, 2010, p. 550) has rightly observed, “the regularity of 

conflicts in Africa has become one of the distinct characteristics of the continent”. In the view 

of Alabi (2006), the history of Africa as a continent is replete with conflict and wars. 

 

These conflicts have had significant negative impacts on the overall development of the 

countries involved and the sub-region at large. Besides death and destruction of property and 

infrastructure, there have been large scale displacements of people including vulnerable women 

and children. The economic costs of these conflicts are overwhelming and indeed, these violent 

conflicts have discouraged private investment and pushed the economies of these countries 

towards stagnation. But, one key negative effect on these conflict-ridden countries is that their 

institutions have been rendered extremely weak. The central authority in CAR as well as law 

and order have practically disintegrated. Hence, the government in Bangui, the capital city of 

CAR, is unable to extend control outside the capital. In other words, the national government 

exercises only tenuous control over the people, organisations, and activities within the 

territorial jurisdiction of CAR. The case of Somalia is no different as there is virtual absence 

of government contrary to the organised and centralised manner in which states are commonly 

organised. The absence of government in Somalia has led to a general inability to maintain law 

and order. Countries such as Zimbabwe, Liberia, Mali, Burkina Faso, Libya, Sudan, South 

Sudan, Guinea, and Congo-Brazzaville lack the institutional capacity to provide order and 

security, social services and delivering of public and political goods. Where institutions appear 

to be relatively strong in countries such as Ghana, South Africa, Senegal, Lesotho, Cape Verde 

and Rwanda, the executive usually wield excessive powers such that all other institutions 

including the legislature, judiciary, bureaucracy and the military are subservient to it (Rotberg, 

2011).  

Moreover, the nature and design of constitutions in some African countries have 

affected the effectiveness of political institutions. The constitution of the Republic of Ghana 
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for example, has vested enormous powers of appointment to the executive particularly 

appointment of judges, ministers of state, members of cabinet, officers of the public services, 

boards of directors of all public commissions, institutions and corporations, managers, 

ambassadors, and a significant number of the membership of the Council of State. More 

importantly, the majority of the appointments of ministers of state by the president must be 

done from the legislature (Asante, 2002), and legislation with financial implications for the 

consolidated fund must be initiated by the president’s cabinet. Ironically, these bodies were 

established to serve as checks against the potential abuse of powers by various state institutions, 

but, executive hegemony over these commissions has significantly undermined their 

independence. As a result, these institutions usually owe allegiance to the appointing authority 

instead of the citizenry (Abdulai, 2009). Indeed, strong states (sustainable and stable) and 

effective institutions (tractable, durable and legitimate) in Africa are a sine qua non for 

implementing the provisions of the AU counterterrorism framework including the Anti-

Terrorism Model Law (2010).  

5.2.3. Lack of Good Security Governance in African States 

There is a lack of good security governance in many states in the developing world. 

Indeed, the importance of civil society participation in security governance within any polity 

cannot be overemphasised as it is the “third sector” of society, along with government and the 

market. Most African states, however, rarely offer civil society actors and individuals the 

opportunity to participate in the discourse on terrorism or counter-terrorism policymaking. 

Elias Benyu at the African Centre for the Study and Research on Terrorism asserts that there 

is limited or no scope for civilian input in most of the security-oriented mechanisms in Africa. 

The AU’s Citizens and Diaspora Directorate (CIDO) and Economic, Social and Cultural 

Council (ECOSOCC) are platforms for non-governmental organisations and inter-faith groups 

to interact on various themes bordering on the continent of Africa. However, CIDO and 

ECOSOCC remain dysfunctional and there is no evidence of their offices either at the sub-

regional levels or in any of the member states of the AU.10 The AU’s counterterrorism 

instruments cannot be effectively implemented without broad and active participation of the 

larger society.  

The lack of participation by civil society actors in terrorism and counterterrorism policies is 

ostensibly due to the poor democratic culture of many African states.  According to the 2020 

 
10  Benyu, “Field interview.”  
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Ibraham Index of African Governance (IIAG), participation, rights and inclusion in governance 

related activities in Africa have deteriorated over the past decade, at twice the speed since 2015.  

With an African average score of 46.2 in 2019, participation, rights and inclusion are the 

lowest-scoring category among security and rule of law; human development; and foundations 

for economic opportunity. Participation, rights and inclusion have also experienced the largest 

deterioration both between 2010 and 2019 (-1.4) and between 2015 and 2019 (-1.3). The pace 

of deterioration has more than doubled since 2015, with an annual average trend of 

-0.33 compared to -0.16 over the decade (2010-2019). The figure below summarises the 2020 

IIAG on participation, rights and inclusion in governance in Africa. 
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Figure 2. 2020 IIAG: Index Report 

 
 
 

In Kenya for example, recorded a negative change of -0.6 regarding participation, rights 

and inclusion between 2010 and 2019 in the 2020 IIAG report. Oxche (2009) intimates that the 

relationship between the government and civil society in Kenya is largely characterised by 

mutual distrust, misunderstanding and suspicion. Whereas the civil society perceives the public 
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security sector regime as secretive and as a representation of an often-unresponsive 

government, the government regards the civil society as representing foreign security interests 

in Kenya. Security governance issues in Africa are largely the preserve of the state and the civil 

society has no or little opportunity to contribute to the overall security aspiration of the larger 

society (Oxche, 2009). Indeed, in authoritarian regimes such as Eritrea and Swaziland 

(Eswathi) which recorded adverse changes of -4.1 and -2.0 respectively in participation, rights 

and inclusion in the IIAG report, have political participation and pluralism in their respective 

countries totally circumscribed. The ruling regimes of these countries censure the media and 

excessively limit civil liberties. Consequently, the kind of social interaction between a dense, 

diverse and pluralistic network of ordinary citizens and organisations such as religious bodies, 

trade and professional associations, non-commercial organisations, community-based entities 

and the state in countering terrorism is repudiated. 

 
As a result, terrorism and counterterrorism / security policies in Africa appear alien to 

the very masses these policies seek to govern and protect. In other words, there is a disconnect 

between counterterrorism policies of member states and their citizens. Since the AU’s 

conception of terrorism is overly ambiguous, African states have relied on Western models and 

philosophy in categorising and fighting terrorism in Africa. Lumina (2008) explains that many 

African countries have been pressured to introduce anti-terrorism legislation by powerful 

countries, without due regard to their local circumstances. This situation not only heightens the 

likelihood that these countries have not paid much attention to the human rights implications 

of such legislation, but it also increases the risk of abuse by the governments concerned. Mogire 

and Mkutu Agade (2011) indicate that the measures, rationale, assumptions and motivations 

behind counterterrorism measures in Kenya for example, do not have the support of the citizens 

of Kenya. The measures adopted to fight the scourge of terrorism in Kenya are externally 

imposed primarily by the United States of America (USA). These measures are indeed usually 

seen as a tool of US imperialism in Africa. Olsen (2014) even sees it as proxy war in Africa by 

the Western powers using African natives to fight while they provide logistics, funds and 

training for African troops. Botha (2008) therefore advises that African countries must rethink 

and focus on the need to address the underlying factors that drive individuals to resort to 

terrorism and develop counterterrorism strategy and definition that is conducive to human 

security and protection. He is emphatic about Somalia, Egypt and Zimbabwe that their socio-

politico-economic conditions pose huge threats to their societies. He further asserts that 
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marginalisation particularly on religious, ethnic and cultural lines leads to isolation which 

provides fertile grounds for radicalisation.  

5.2.4. Essentialisation of Islam and its effects on Counterterrorism in Africa 

Member states have done little to control a narrative that essentialises the Islamic faith 

in Africa. Specifically, the discourse on religious extremism in most African states is often 

associated with Islam. This is usually the case in Nigeria because of Boko Haram’s declaration 

of the Islamic Caliphate in Bama local government area of Borno State and the several terrorist 

acts committed in Nigeria and neighbouring countries Cameroon, Chad and Niger. Boko 

Haram has successfully interpreted jihad as a rationale for violence and aggression. Little 

(2007, p. 4) explains that “religious teachings have been used to legitimise wars and all forms 

of brutality and violence.” Peter Otim avers that this perverted interpretation of Islam by Boko 

Haram is for purposes of politics.11 In fact, the meaning of jihad is subjective, and its 

interpretation is at the behest of a particular teacher, speaker, scholar or preacher at a particular 

point in time. Often times, the interpretation ranges from subtle and moderate to intense and 

violent connotations. Indeed, whenever jihad is mentioned in Nigeria, most non-Muslims 

assume it is synonymous with violence against non-Muslims. In the words of Hill (2013, p. 

334), to non-Muslims, jihad “denotes danger, violence, suicide bombers and fear.” This wrong 

notion has heightened the prospects of full-blown Islamophobia especially among non-

Muslims in Nigeria. This has led to stigmatisation, marginalisation and stereotyping of all 

Nigerian Muslims as terrorists. Especially, Muslims in south-eastern cities such as Onitsha and 

Aba live in constant fear because of the perceived animosity from non-Muslims.12  

Elias Benyu argues that even though terrorism has no direct connection with a particular 

religion in Africa, the attempt to negate the Islamic narratives and practices imposed by 

Islamists such as Boko Haram, appear as essentialising the Islamic faith. He however concedes 

that this has greatly affected the Islamic religion.13 For example, Islam in regions such as 

southern Africa is received with so much scepticism as it remains akin to welcoming a religion 

of terrorists. The fight against terrorism in Africa indeed has been likened to fighting Islam and 

its influence. Aziz Nurudeen, at the United Nations Economic Commission for Africa, strongly 

maintains that Islam in most African countries, including Nigeria, has been essentialised and 

 
11 Otim, Defense, “Field interview.”  
12 Mr. Mustapha Abdallah, Kofi Annan International Peacekeeping Training Centre, Accra, Ghana, field 
interview, November 23, 2018. 
13 Benyu, “Field interview.” 
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that has gravely affected the fight against Boko Haram.14 Mustapha Abdallah shares a similar 

view and argues that the Islamic faith in Nigeria is targeted, framed and labelled.15 Philip 

Attuquaefio argues that the whole Islamic religion is sometimes essentialised because of 

reported cases of indoctrination in some ‘madaris’ (religious institutions). In view of this, 

African Muslims elsewhere may feel targeted and marginalised as far as countering terrorism 

in Africa is concerned.16  

Some terrorists such as Boko Haram, Al Shabaab, and Ansar Dine usually capitalise on 

this neglect and isolation and appeal to the conscience of these marginalised groups, and 

particularly the youth, for possible recruitment. They often offer alternative avenues for these 

disgruntled Muslim youth where promises are given to redress any social and religious 

concerns deemed to have been exacted by the larger society. In the process of this purported 

inclusiveness, these youth are radicalised to commit terror. Schaefer and Black (2011) explain 

that Al Shabaab in Somalia has adopted this strategy as they seek to galvanise the Somali 

population behind them for a united and greater Somalia. Abdisaid (2016) intimates that while 

Islamist extremism in East Africa is always associated with Al Shabaab, the scourge has indeed 

expanded to varying degrees throughout the sub-region of East Africa. Discussions on 

terrorism in the Sahel region and the Horn of Africa for example, have focused mainly on 

Islamic militancy and in the view of Ostebo (2012), Islamic militancy poses a monumental 

threat to regional stability. However, to over-emphasise an Islamic connection to terrorism in 

Africa is counterproductive to the fight against terrorism. This is because most countries in 

Africa largely affected by terrorism including Somalia, Niger, Nigeria, Mali, Libya, Chad and 

Algeria are more than 50 per cent Muslim. According to DeSilver and Masci (2017) at the Pew 

Research Centre, there is a population of about 250 million Muslims in sub-Sahara Africa 

alone. Certainly, all Muslims cannot be classified as terrorists and hence, member states’ 

inability to control the essentialisation of the Islamic faith undermines their efforts to counter 

terrorism. 

 

 

 

 
14 Dr. Aziz Nurudeen, the United Nations Economic Commission for Africa, Addis Ababa, Ethiopia, field 
interview, November 05, 2018 
15 Mr. Mustapha Abdallah, Kofi Annan International Peacekeeping Training Centre, Accra, Ghana, field 
interview, November 23, 2018 
16 Attuquaefio, “Field interview.” 
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5.3. Conclusion 

The mode of implementation of the relevant provisions of the AU counterterrorism 

instruments is problematic. This chapter has argued that the state level governance which is 

required to implement the provisions of the AU counterterrorism provisions is ineffective. This 

is because, first, member states have limited the scope of terrorism and counterterrorism to the 

actions of only non-state actors such as Boko Haram, Al Shabaab, Ansar Dine and Al Qaeda 

in the Islamic Maghreb (AQIM) and have placed excessive focus on military approaches to 

combat terrorists. This labelling by member states excludes state terrorism committed by 

themselves. Second, member states of the AU often lack the institutional capacity to effectively 

implement the relevant provisions of the AU counterterrorism framework. Third, member 

states often lack good security governance for the implementation of the AU counterterrorism 

provisions. Civil society actors are often excluded from the discourse on terrorism and 

counterterrorism policymaking and this is largely due to the poor democratic culture of many 

African states. And fourth, member states’ inability to contain and control Islamophobia is 

counterproductive to the fight against terrorism in Africa.  

Member states of the AU acknowledge these weaknesses and their inability to 

implement the provisions of the AU counterterrorism framework effectively to counter 

terrorism in Africa. Hence, most of the states under siege by terrorists have entered into various 

bilateral and multilateral security arrangements to fight terrorism within their jurisdictions. 

This is the subject matter for discussion in the next chapter. 
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CHAPTER 6 

External Influence and Ownership of Counterterrorism Programmes in Africa 

6.1. Introduction 

The purpose of this chapter is to examine the interests behind, and ‘ownership’ of, the 

several counterterrorism programmes in Africa. This analysis is done within the context of 

substantial financial, logistical, operational and technical support provided by external actors 

to the security and counter-terrorism mechanisms in Africa. The chapter notes that the African 

Union (AU) does not have a comprehensive counterterrorism (CT) programme for the African 

continent and thus the design, coordination, managing and implementation of almost all CT 

programmes in Africa are externally influenced. This is done to ensure that there is peace and 

security in Africa while at the same time, protecting and securing the interests of influential 

external actors.  

This chapter argues that external actors, to a large extent, own CT programmes in Africa 

because they either directly establish or otherwise influence their establishment. Subsequently, 

they provide ongoing technical, operational, financial and logistical support to these security 

programmes. To advance this argument, the chapter is organised as follows: First, I examine 

the establishment and support architecture (both multilateral and bilateral) for counterterrorism 

in Africa. The United Nations (UN), the European Union (EU), the United States of America 

(US), the United Kingdom (UK) and France have various security programmes and interests 

in Africa. The US, for example, expanded the scope of its counterterrorism initiatives to East 

Africa, the Maghreb and the Sahel in the aftermath of the September 11, 2001 terrorist attacks 

on the US. These security initiatives are wholly owned, coordinated and implemented by the 

US and its agencies. The EU and France also have a foothold in West and Central Africa and 

the Sahel. The distinction between the US and the EU / France is that the latter usually partner 

with African actors in the establishment of CT programmes. The UN also provides technical 

assistance to the AU in coordinating and managing the African Union Mission in Somalia 

(AMISOM), where the EU, the US, and the UK also provide various forms of financial and 

logistical support to ensure AMISOM’s effective implementation. To this end, the various CT 

programmes in the Maghreb, the Sahel, the Lake Chad Basin Commission (LCBC), and East 

Africa are examined and critiqued.  

Second, an assessment of the AU’s support for counter terrorism is conducted. Almost 

all efforts to counter terrorism in Africa have been outsourced to external actors and the focus 
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of the AU is on traditional conflicts (peace support operations), preventive diplomacy, 

mediation and institutional capacity building. 

Third and finally, an evaluation of the overlapping complexities of these several CT 

programmes in Africa is conducted. The implementation of these security mechanisms is 

usually uncoordinated since they have different command and control structures. This does not 

augur well for the effective combatting of terrorism in Africa. 

6.2. Evaluation of the External Influence and Ownership of Counterterrorism 
Programmes in Africa 

There are several security programmes in Africa designed to counter terrorism. As 

discussed earlier in this thesis, these security programmes include the Trans-Sahara Counter-

terrorism Partnership (TSCTP – North and West Africa), the Partnership for Regional East 

Africa Counter-terrorism (PREACT – East Africa), the African Union Mission in Somalia 

(AMISOM – East Africa), the Multinational Joint Task Force in the Lake Chad Basin (MNJTF 

– West and Central Africa), and the Group of 5 Countries in the Sahel (G5 Sahel – West Africa). 

The influence of external actors in the establishment of these CT programmes in Africa cannot 

be overemphasised. This is because almost all the CT programmes are financially and 

technically supported by multilateral, bilateral and individual donor states. The technical and 

financial support of the AU to CT programmes, however, is virtually non-existent. Largely, all 

CT programmes are outsourced to the aforementioned actors. 

6.2.1.  The Trans Sahara Counter Terrorism Partnership 

The Trans Sahara Counter Terrorism Partnership (TSCTP) in the Sahel and the 

Maghreb is the US government’s interagency programme to assist partners in West and North 

Africa to address and prevent the spread of terrorism and extremism. This assistance spans the 

areas of military, law enforcement anti-terrorism, justice sector counterterrorism capacity 

building, public diplomacy, information operations, community engagement and vocational 

training (Warner, 2014). The TSCTP is a successor to the Pan Sahel Initiative (PSI). Countries 

that were part of the PSI included Chad, Mali, Mauritania, and Niger. The TSCTP, however, 

expanded geographically to include Algeria, Morocco, Tunisia (in North Africa), Nigeria, 

Senegal, and Burkina Faso (in West Africa). The presence of al Qaida in the Maghreb and the 

Sahel - al Qaida in the Islamic Maghreb (AQIM) - and the several terrorist groups operating 

within that region such as the Movement for Oneness and Jihad in West Africa (MUJAO), 

Ansar al-Dine, Boko Haram, Ansaru, and Ansar al-Sharia necessitated the inclusion of the 
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aforementioned countries (Warner, 2014). Indeed, the Sahel and the Maghreb had become safe 

havens for these terrorist groups particularly in the aftermath of the 2011 Arab spring when the 

collapse of the Ben Ali, Mubarak, and Qadhafi regimes in Tunisia, Egypt, and Libya, 

respectively, left these countries relatively weak. This weakness contributed to a security 

vacuum across a region “whose police states had provided a bulwark against the spread of 

terrorism and violent extremism in the Maghreb region” (Warner 2014, p.18). This, in addition 

to the Tuareg uprising in Mali and the Boko Haram insurgency in northern Nigeria, created a 

permissive environment for jihadist occupation of the Sahel and the Maghreb. In light of this, 

the need for a regional and concerted approach to counter terrorism in the Sahel and the 

Maghreb became necessary. Upon the failure of the AU, the Arab Maghreb Union (UMA) and 

the Economic Community of West African States (ECOWAS) to design a mechanism to 

counter these terrorist groups, the US ambassadors to Algeria, Mali, Morocco, Niger, and 

Tunisia mooted the idea of the formation of TSCTP in January 2004. 

This multifaceted mission in Africa has several US government stakeholders including 

the Department of State (DoS), Department of Defense (DoD), the US Agency for International 

Development (USAID) and the Department of Justice (DoJ). These stakeholders, in addition 

to the Bureau of African Affairs, Bureau of Near Eastern Affairs, Bureau of Counterterrorism, 

Bureau of Political-Military Affairs and the Bureau of International Narcotics and Law 

Enforcement Affairs are involved in the programme planning of TSCTP. At the 

implementation level, the US Embassies and the US country team consisting of personnel from 

DoS and other US government agencies such as USAID, Office of Security Cooperation 

(OSC), DoJ, Federal Bureau of Intelligence (FBI) legal attaché, the State Department’s Bureau 

of International Narcotics and Law Enforcement Affairs, are responsible for TSCTP 

coordination and execution (Bureau of African Affairs 2013). At the U.S. Embassy in Algeria, 

there is also “a regional counterterrorism coordinator from the State Department’s Bureau of 

Counterterrorism who supports ambassadors and country teams in the coordination and 

implementation of TSCTP programming across the region, and helps embassies utilise 

Regional Strategic Initiative funding for regional training and workshops” (Thomas-

Greenfield, 2013, n.d.). The US government thus funds all the costs associated with TSCTP. 

This programme receives between $90-160 million per year from several sources including the 

Economic Support Fund (ESF); Development Assistance (DA); International Narcotics 

Control and Law Enforcement (INCLE); Non-proliferation, Antiterrorism, Demining and 

Related Programs (NADR) – Anti Terrorism Assistance (ATA); and Peacekeeping Operations 

(PKO) (Warner, 2014). 
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Conspicuously missing in the planning, coordination, funding and implementation of 

TSCTP in the Maghreb and the Sahel is the Peace and Security Council (PSC) of the AU and 

sub-regional bodies such as the ECOWAS, the Community of Sahel-Saharan States (CEN-

SAD) and UMA whose region hosts TSCTP. Indeed, the PSC is supposed to co-ordinate and 

harmonise continental efforts (planning, financing and implementation) in the prevention and 

combating of terrorism in Africa. This implies that all external initiatives and sub-regional 

mechanisms in the field of peace and security (including counterterrorism) on the continent 

must take place within the CT framework of the AU. However, the AU’s CT framework, as 

has been earlier discussed in this thesis, is problematic. Again, the common defence policy 

(CDP) developed and implemented by the AU in accordance with article 4(d) of the 

Constitutive Act, lacks a clear outline of a comprehensive strategy and set of actions to counter 

terrorism in Africa. These challenges are further exacerbated by the design of the African Peace 

and Security Architecture (APSA) which is skewed towards conventional conflicts in Africa, 

rather than unconventional conflicts such as terrorism. Frank Okyere, a security expert at the 

Kofi Annan International Peacekeeping Training Centre (KAIPTC) in Accra, Ghana, explains 

that the design and mandate of the African Standby Force (ASF) for example, is mainly focused 

on preventive deployment, peace support operations, conflict management and resolution. 

Clearly, the mandate of the ASF does not explicitly include counterterrorism.17 These gaps and 

weaknesses in the AU’s approach to counter terrorism have created a lax setting for external 

actors to design, fund and implement various CT programmes in Africa. But, more importantly, 

the presence of the US in Africa in the area of counterterrorism is an extension of its war against 

al Qaeda in the aftermath of the September 11, 2001 terrorist attack on New York and 

Washington D.C. Indeed, Africa is perceived not only as a potential breeding ground for 

terrorism, but, also a training centre, and a favoured place to target US interests (Dagne, 2002). 

6.2.2. The Partnership for Regional East Africa Counterterrorism 

In addition to the Sahel and the Maghreb, the US government designed another region-

wide security initiative known as the Partnership for Regional East Africa Counterterrorism 

(PREACT) in 2009 for long-term engagement and capacity building to counter terrorism in 

East Africa. PREACT provides institutional and operational capacity building assistance to 12 

East African countries including Uganda, Burundi, Djibouti, Kenya, Comoros, Rwanda, 

 
17 Dr. Frank Okyere, Security Expert at the Kofi Annan International Peacekeeping Training Centre, Accra, 
Ghana, field interview, November 24, 2018. 
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Seychelles, Somalia, South Sudan, Sudan, Tanzania and Ethiopia to embark on regional 

counterterrorism operations. Some key examples of this support include the maintenance 

training of military logistics to the Kenyan Army, training of the Navy of Djibouti on the 

operations of small boats in counter-terrorism, the training of the Ethiopian military in 

operating communications equipment and the training of Tanzanian security intelligence 

officers on terrorist financing and investigation of financial crimes by terrorists (US 

Government Accountability Office, 2014).  

PREACT, formerly known as the East Africa Regional Strategic Initiative (EARSI) is 

coordinated by a number of US institutions including the DoD, USAID, the Treasury 

Department, the DoJ and the various US embassies in East Africa. The PREACT programme 

is managed by State’s regional Bureau of African Affairs, but draws on the expertise of several 

other bureaus and US agencies to implement its activities such as State Bureau of 

Counterterrorism, State Bureau of Political – Military Affairs, USAID country and regional 

missions and US country missions (example, regional security office and office of security 

cooperation) (US Government Accountability Office, 2014). The organogram of PREACT 

shown below depicts the institutions that provide operational direction to PREACT in relation 

to policy, coordination, strategy and intelligence.  
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Figure 3. Organisation of The Partnership for Regional East Africa Counterterrorism 
(PREACT) 
 

 
 

Source: US Government Accountability Office (GAO) analysis of State Department 

information, 2014. 

PREACT is financed by the US government through its foreign assistance accounts 

including the Economic Support Fund (ESF), the International Narcotics Control and Law 

Enforcement (INCLE), the Non-proliferation, Anti-terrorism, Demining, and Related 

Programmes (NADR), and the Peacekeeping Operations (PKO). For fiscal years between 2009 

and 2013, “US allocated about $104 million for PREACT, of which it disbursed $42.3 million 

by November 2013” (GAO 2014, p.18). Specifically, US allocated the majority of resources 

for PREACT from “PKO (about $45 million) and NADR (about $45 million) and allocated 

about $8 million from ESF and $6 million from INCLE” (GAO 2014, p.20). State allocated 

funds for PREACT activities from these four foreign assistance accounts to 7 of the 12 

PREACT countries. In addition, 13 percent of funding for PREACT activities was allocated 

for regional activities that benefited multiple PREACT countries (GAO, 2014). Also, in 2012 
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and 2010, the US allocated to PREACT about $25,000,000 and $23,000,000 respectively 

(GAO 2014). 

Aning et al (2008) intimates that US military engagement and particularly financing of 

CT programmes in Africa appears to be a benevolent act but this philanthropy is grounded in 

deeper US national security interests. As discussed above, the 'war on terror' for example, 

constitutes a real security concern in US-Africa relations, as illustrated by its role in the Sahel, 

Maghreb and East Africa particularly in Somalia. More importantly, the US security strategy 

for Africa reflects US geopolitical and economic interests. Since the incidents of September 

11, 2001, and the instability and volatile political environment in the Gulf and Middle East, US 

national security interests are closely tied in with African oil, which contributes about 15 per 

cent of overall US oil consumption. Nigeria, for example, is the fifth largest supplier of oil to 

the US and therefore the US strategy to secure and protect Nigerian oil falls within its overall 

national security and economic interests (Aning et al, 2008).   

6.2.3. The African Union Mission in Somalia  

The need to restore peace and order in Somalia necessitated the formation of the African 

Union Mission in Somalia (AMISOM) by the AU. This peacekeeping was necessary due to the 

conflict between the Islamic Courts Union (ICU) / al Shabaab (the military wing of ICU) and 

the Transitional Federal Government (TFG). This tumultuous environment in Somalia 

provided a safe haven for terrorists, including from al Qaeda. Subsequently, al Qaeda 

collaborated with al Shabaab and provided the latter with ideological direction and technical 

assistance in an ongoing campaign of insurgency and terrorism (Fergusson, 2013). 

Consequently, terrorism spread across the region of East Africa. Notable terrorist attacks 

include the attacks on the US embassies in Kenya and Tanzania in 1998, the 2002 Mombassa 

attack, the 2013 Westgate Shopping Mall attack and the 2015 Garissa University attack, all in 

Kenya. 

In terms of logistical, operational, technical and financial support to AMISOM, the UN, 

EU, US, and the UK play significant role. The UN for example has established a support unit 

known as the United Nations Support Office in Somalia (UNSOS), formerly the UN Support 

Office for AMISOM (UNSOA) which is a special UN political mission with the authority to 

use UN resources as a means of providing support to AMISOM (UNSOA, n.d.). Even though 

the UN was initially reluctant to provide a support package to AMISOM because it was a 

regionally led operation, which does not automatically qualify for funding from the UN 

Secretariat, it subsequently agreed to support AMISOM since it would have an important 
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positive outcome for the Somali conflict. The support package of UNSOA include the transfer 

of assets and equipment from the liquidated UN mission in Ethiopia and Eritrea to AMISOM 

(UNSOA, n.d.).   

In addition to the support provided directly to AMISOM, including communication and 

information technology, facilities and engineering, and explosive ordnance disposal training, 

the UN has provided assistance to AU headquarters. In early 2007, the UN dispatched ten 

military, police and civilian experts to AU headquarters to assist with AMISOM planning and 

management (Mulugeta, 2009). In 2010, the UN Office to the AU (UNOAU) was created by 

merging the UN Liaison Office to the AU, the AU Peacekeeping Support Team, and the UN 

Planning Team for AMISOM (UNOAU, 2016). UNOAU has assisted AMISOM in, among 

other things, formulating mission implementation plans and police concept of operations, 

recruiting civilian staff, strengthening its public information offices, updating the AMISOM 

communication strategy and its strategy on the protection of civilians (UNOAU, 2016). 

Ploch (2010) intimates that the UN disbursed US$729 million to AMISOM in 2012. 

Again, between 2007 and 2012, the EU (through its African Peace Facility) and the US 

supported AMISOM with €411 million and US$340 million respectively (Ploch, 2010). The 

EU budget for AMISOM currently hovers around €20 million per month (Williams, 2017). 

The UN’s financial support assists in the implementation of AMISOM logistical package while 

the EU’s support goes into planning. Indeed, the support package for AMISOM has been 

instrumental in the efforts of the mission to successfully engage al Shabaab and ICU.  

As has been discussed above, the external support to AMISOM and the AU include 

institutional capacity building, technical, financial, operational, planning and management. 

However, the overreliance on external support also makes the mission vulnerable. In the view 

of Cecilia (2013), there are no guarantees that donors will be forthcoming in the future as the 

support requirements of AMISOM increase in Somalia. For example, the EU, in January 2016, 

decided on a 20% reduction in AMISOM peacekeeper stipends – from US$1 028 to US$822 

per month (“The impact of new funding”, 2018). The construction of the AMISOM support 

structure has been both laborious and complex. As such, “modelling future African missions 

on AMISOM’s success is not entirely unproblematic. Nor must the significant achievements 

of AMISOM divert attention from the fact that the mission remains under-equipped and 

underfunded” (Cecilia 2013, p.31).  In the face of the massive support package for AMISOM 

by the UN, EU, US, and the UK, the ownership of AMISOM by the AU remains questionable 

even though the PSC of the AU formed and deployed it. Indeed, the AU does not wield 

sufficient command and control over AMISOM. For example, UNSOS (UNSOA) sometimes 
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engages directly with AMISOM troop contributors without involving the AU or AMISOM, 

something which often causes some friction with the AU.  

6.2.4. The Multinational Joint Task Force 

The heads of state and government of the Lake Chad Basin Commission (LCBC) 

consisting of Nigeria, Niger, Cameroon and Chad and one non-member of LCBC, Benin, 

established the Multinational Joint Task Force (MNJTF) as an offensive mechanism to combat 

Boko Haram and other terrorist groups operating in the Lake Chad Basin. In addition, the 

MNJTF is mandated to create a safe and secure environment in the areas affected by the 

activities of Boko Haram and ensure the return of refugees and internally displaced persons. 

Even though the LCBC is responsible for the oversight of MNJTF, the AU provides 

administrative and financial management, information technology (IT) and communications 

resources, logistics, health services and infrastructure to the LCBC. The AU, however, only 

serves as a strategic and technical partner in close collaboration with the LCBC Executive 

Secretariat. This support by the AU is necessary because the LCBC lacks the capacity and 

experience in carrying out and managing such operations. But more importantly, the AU’s 

involvement in MNJTF is a prerequisite to securing the support of the UN Security Council. 

Although this was welcomed by the LCBC countries and Benin, they nevertheless expressed 

concerns about the AU’s involvement. They considered AU’s intervention as “interference or 

a form of opportunism” (Assanvo et al, 2016, p.5).  

The estimated annual budget of the MNJTF to support the 8,700 strong regional force 

is US$700 million. The financial support from the AU, however, does not directly come from 

the AU’s budget. The AU has only set up a strategic Support Cell, based in Addis Ababa, 

Ethiopia, and coordinates and manages donor assistance (Assanvo et al, 2016). All financial 

contributions to the MNJTF are channelled through the AU. The EU, which supports the 

MNJTF financially, prefers to fund MNJTF through the AU. As a result, the EU has delegated 

the AUC the power and responsibility to implement the action and manage the funds provided 

by the EU. The AUC is thus responsible for the procurement and delivery of the agreed 

equipment and services to MNJTF in accordance to its own procedures and within the timeline 

agreed with the EU. The AUC, however, faces capacity constraints, which does not allow it to 

carry out the procurement within the contractual timeline (“EU Statement on MNJTF”, 2017).  

More importantly, the EU’s financial support is not directed at the procurement of 

weaponry or military equipment, but it is meant to meet its logistical and material needs and 

cover a part of its human resources costs. This mainly covers land and air transport 
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requirements; secured communications, intelligence, surveillance and reconnaissance; 

equipment for the command headquarters and the camps in the sectors of operations, and 

bonuses for the troops (estimated at US$90 per day, per soldier) (“EU Statement on MNJTF”, 

2017). Other donor countries and organisations of the MNJTF include the UK, the Community 

of Sahelo-Saharan States (CEN-SAD), the Economic Community for Central African States 

(ECCAS), and Nigeria (Fessy, 2015).  

6.2.5. The Group of 5 Countries in the Sahel 

The Group of 5 Countries in the Sahel (G5 Sahel) was formed to foster close 

cooperation and confront the many challenges facing the Sahel, particularly terrorism. The G5 

Sahel consists of Burkina Faso, Chad, Mali, Mauritania, and Niger. Since the formation of the 

G5 Sahel, the EU has been a strong partner on many fronts including development and 

humanitarian support, strengthening of security, political dialogue, preventing human 

trafficking and tackling irregular migration. Indeed, the EU also supports the G5 Sahel Force 

financially. Recently EU’s contribution has been increased from €50 million to €100 million 

(“The impact of new funding”, 2018). 

The EU’s quest to support the G5 Sahel to counter violent extremism and control 

irregular migration is particularly important in that it has potential spill-over effects outside the 

Sahel region to other areas including Europe (European Commission – Fact Sheet, 2018). Thus, 

the EU has three Common Security and Defence Policy (CSDP) missions in the Sahel. This 

CSDP is a capacity-building mission known as the European Union Capacity Building Mission 

in Niger and Mali and is run by the EU’s External Action Service. This mission’s headquarters 

are in Niamey (Niger) and it has liaison offices in Bamako (Mali) and Nouakchott (Mauritania). 

This mission was approved by the EU Council in July 2012 in response to growing concerns 

about terrorism and organised crime in the Sahel region. This CSDP aims to support the Sahel’s 

region strategy for security and development; encourage regional and international 

coordination in the Sahel against terrorism and organised crime and train local officials and 

police. Building on the EU's defence planning capacity and expertise, the EU has set up a 

Coordination Hub which gathers many offers of international support to the G5 Joint Force 

(European Commission – Fact Sheet, 2018). The Hub is already up and running and enables 

donors to channel much needed assistance. In practice it works by matching the offers of donors 

to a Recognised List of Needs provided and determined by the Joint Force (European 

Commission – Fact Sheet, 2018). 
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It is apparent that the current configuration of the MNJTF and the G5 Sahel does not 

serve the actual purpose of Article 3 (d) of the Protocol relating to the establishment of the PSC 

of the AU and Article (I) of the Constitutive Act of the AU. Article 3 (d) mandates the PSC to 

coordinate and harmonise continental efforts in the prevention and combating of terrorism in 

Africa whereas Article 3 (l) mandates the AU to coordinate and harmonise policies between 

RECs and the Union. Indeed, the AU acts at the behest of the EU in supporting the MNJTF. In 

other words, the AU plays only a supportive role to the LCBC and serves as an intermediary 

between the EU (which finances the MNJTF programme) and the LCBC. The AU, again, does 

not lead, command and control the G5 Sahel. Indeed, the EU’s continuous engagement in, and 

focus on the Sahel region is explained by its security interests. The EU Sahel Regional Action 

Plan 2015-2020 considers the Sahel region as a transit point for migrants into Europe 

particularly, through Niger, and thus the need to confront the root causes of this challenge and 

prevent the inflow of illegal migration into Europe.  

6.3. The African Union’s Support for Counter Terrorism Programmes in Africa 

The financial and technical support provided by the AU to counter-terrorism 

programmes and operations in Africa has been marginal and inadequate. Largely, the CT 

programmes in Africa, including the TCSTP, PREACT, G5 Sahel, MNJTF and AMISOM, are 

financed by external actors and only a few member states of the AU. The AU’s overall annual 

budget for 2019 was $681.5 million. It is anticipated that member states contribute 46% of the 

budget while the remaining balance of 54% is expected to be financed by development partners 

such as the EU, US, World Bank, China and Turkey (“Financial Reforms at the AU”, 2018). 

Between 2009 and 2010, 66.36% of the total AU budget was financed by only 5 countries in 

Africa (Algeria, Egypt, Libya, Nigeria and South Africa) and the rest was funded by 

development partners. Between 2010 and 2016 however, the external support for the AU 

budget skyrocketed from about 45% to 70%. For example, payments by the European 

Commission increased from € 91 million in 2010 to €330 million in 2015, of which almost 

90% was for peace and security (Miyandazi, 2010). Currently (in 2019), the EU financial 

commitment to the promotion of peace and security in Africa is €800 million (“African Peace 

Facility”, 2019).   

This approach of financing the AU, however, is unpredictable and unstainable. As a 

result, the AU (as the OAU) established the Peace Fund (PF) in 1993 to serve as the principal 

financing instrument for the peace and security activities of the African continent (AU Peace 

Fund, 2016). The PF, in 2016, became one of the five pillars of the AU’s Peace and Security 
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Architecture (APSA), which has its legal basis set out in Article 21 of the Protocol Relating to 

the Establishment of the Peace and Security Council (PSC Protocol, 2002). The PF, however, 

is not intended to directly finance counterterrorism activities in Africa but it is instead meant 

to support the financing of the peace support operations (PSO), mediation and preventive 

diplomacy (AU Peace Fund, 2016). The rationale for this is ostensibly because the AU does 

not have a clear continental counter-terrorism programme. Even though the AU has several 

declarations, conventions, protocols and action plan to guide member states in the fight against 

terrorism, they do not by themselves constitute a programme. A programme according to Ayee 

(2005, p. 3) “consists of the actions to achieve the ends of a stated policy”. This implies that a 

variety of programmes may be developed in response to the same policy goals. The AU, which 

only has a CT framework, requires member states and RECs to take initiatives to spearhead the 

fight against terrorism, as has been discussed in the previous chapter. Hence, the AU has no 

dedicated fund for counterterrorism in Africa, according to Peter Otim, a terrorism expert at 

the Defense and Security Division at the AU.18  

The financing strategy of the PF and its implementation is problematic. Indeed, key 

challenges remain in several areas including; (a) how to increase overall levels of financing, 

(b) how to ensure that AU member states themselves are providing these increased resources, 

and (c) how to ensure that they do so in a sustainable and predictable manner (AU Peace Fund, 

2016). The PF is supposed to be replenished through the regular AU budget (including 

voluntary contributions from member states, arrears on assessed contributions); other sources 

within Africa, such as the private sector, civil society and donations from individuals; as well 

as through appropriate fundraising activities (AU Peace Fund, 2016). During the Special 

Summit held in Tripoli in August 2009, AU member states agreed to increase their 

contributions to the PF from 6% to 12% of the AU regular budget (AU Peace Fund, 2016). 

Subsequently, the AU member states agreed to implement this increase over a period of three 

(3) years starting from 2011. This agreement was reached during the 16th Ordinary Session of 

the Executive Council held in Addis Ababa, Ethiopia in January 2010. However, the percentage 

contribution from the regular budget only reached 7% in 2016. As at 2016, African states 

provided only 2% of the cost of AU peace and security initiatives, while international partners 

provided the remaining 98% of the funding (AU Peace Fund, 2016). This financing trend raises 

significant concerns with regard to the overall effectiveness, predictability, and sustainability 

 
18 Otim, “Field interview.” 
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of the AU’s peace and security operations. Moreover, as the AU’s peace and security activities 

increased, the percentage of financing provided by the AU member states decreased.  

Hence, the AU, in July 2016, adopted the Kigali Decision which sought to levy 0.2 

percent on all importations into Africa as a mechanism of raising revenue. This levy is expected 

to rake in about $1.2 billion yearly for the AU. This is estimated to finance 100% of AU’s 

operational budget, 75% of its programme’s budget and 25% to finance the Peace Support 

Operations of the AU as well as any other expenditure of the Union that may be determined by 

the Assembly (Miyandazi, 2010). Since the adoption of this budget, there has been momentum 

gathered around its implementation. As of December 20, 2018, there were 25 countries out of 

54, representing about 45% of AU membership that were at various stages of domesticating 

the Kigali Decision on Financing the Union. Of the 25 member states, 16 countries are 

collecting the levy on eligible imports. These 16 countries consist of Kenya, Gabon, Congo 

Brazzaville, Cameroun, Rwanda, Sierra Leone, Chad, Cote d’Ivoire, Djibouti, Benin, Guinea, 

Ghana, Sudan, Mali, Gambia and Togo. Collectively, these countries are assessed about US$ 

60,300,000 for regular budget and about US$12,300,000 as contribution to PF. As of December 

31, 2018, an amount of about US$40,100,000 was received from these member states (about 

US$36,000,000, and about US$4,000,000 as contribution to regular budget and PF, 

respectively). This represents 60% and 33% of amount expected (“Financing of the Union”, 

2016).   

Following from above, member states have not shown much commitment to paying 

their dues through the Kigali Decision. All other things being equal, the 25% budget for peace 

support operations and the 75% for programmes budget are palpably insufficient. This finance 

strategy, coupled with member states’ lack of commitment, reify and entrench the dependence 

of the African continent, the AU and its security activities on external partners and their 

interests.  

6.4. The Complexities of Counter-terrorism Programmes in Africa 

The several CT programmes in Africa led by the US, the EU and France are 

uncoordinated, and their activities overlap. For example, the Sahel region hosts TSCTP and G5 

Sahel fighting AQIM, MUJAO, Ansar al-Dine, Boko Haram, Ansaru, and Ansar al-Sharia 

while PREACT and AMISOM are all based in East Africa targeting al Qaeda and al Shabaab. 

TSCTP and PREACT are initiatives designed by the US and thus the US is responsible for their 

coordination and implementation. The G5 Sahel and MNJTF have different command and 

control structures involving the EU, France and the LCBC respectively. These overlaps and 
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complexities have the potential to overstretch the military strength of member states of these 

security programmes. For example, Burkina Faso, Nigeria, Mauritania, Somalia, Uganda, 

Burundi, Ethiopia, Mali, Djibouti and Kenya belong to at least two CT programmes while Chad 

and Niger belong to three. The table below summarises the CT programmes different regional 

states belong to.  

Table 1. Counterterrorism Programmes and Some Partner States  
 
G5 Sahel TSCTP MNJTF PREACT AMISOM 

Burkina Faso Burkina Faso Cameroon Somalia Somalia 

Chad Chad Chad Uganda Uganda 

Mali Mali Benin Burundi Burundi 

Mauritania Mauritania  Djibouti Djibouti 

Niger Niger Niger Kenya Kenya 

 Nigeria Nigeria Ethiopia Ethiopia 

 Senegal  Comoros  

 Algeria  Rwanda  

 Morocco  Seychelles  

 Tunisia  South Sudan  

   Sudan  

   Tanzania  

 

Source: Compiled by the author. 

The several counterterrorism mechanisms contribute to ad hoc security coalitions which 

fall outside the African Peace and Security Architecture (APSA), particularly the African 

Standby Force (ASF). Indeed, these several ad hoc security initiatives have the potential to 

affect the formation of the five regional brigades of ASF, namely the Southern African 

Development Community brigade (SADCBRIG); the Eastern Africa Standby brigade 

(EASBRIG); the Economic Community of West African States brigade (ECOBRIG); the North 

African Standby brigade (NASBRIG); and the Economic Community of Central African States 

brigade (ECCASBRIG), or the Multinational Force of Central Africa (FOMAC). The efforts 
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of member states and the RECs to raise the required military force between 25000 and 30000 

for the ASF might be derailed due to the overstretch of the military strength of member states 

and sub-regions that are parties to such ad hoc security initiatives. The effect of these ad hoc 

CT initiatives on the AU cannot be overemphasised. There is no command and control 

responsibility from the AU with regard to these ad hoc coalitions such as the G5 Sahel and the 

MNJTF.  In fact, these initiatives are not legally bound to report back to the PSC of the AU 

which is responsible for the overall peace and security on the African continent (Carvalho and 

Leijenaar, 2017). 

6.5. Conclusion 

This chapter has sought to examine the interests behind and ownership of the several 

CT programmes in Africa. Three issues stand out: first, the AU’s CT framework and Common 

African and Security Defence Policy (CASDP) lack comprehensive strategies and sets of 

actions to counter terrorism. As such, the AU has no dedicated CT fund to finance the fight 

against terrorism. Few member states have shown commitment in the payment of the 0.2% 

import levy to the AU. Even if all member states were to pay, only a paltry 25% would go into 

financing peace and security. Indeed, the current state of the AU’s CT framework, CASDP and 

commitment of member states has created a permissive environment for external intervention. 

Second, most of the CT programmes in Africa are designed and/or their establishments 

influenced by external actors. Even though AMISOM and the MNJTF were formed and 

deployed by the AU and the Lake Chad Basin Commission respectively, external partners 

coordinate and finance their operations just like the TSCTP and PREACT. While multilateral 

support by the UNOAU, US, EU and the UK to AMISOM in the areas of technical capacity, 

provision of logistics and funding, questions the AU’s ownership of AMISOM (in terms of 

command and control), the US owns TSCTP and PREACT. As stated earlier, the EU supports 

the financing of the MNJTF and leads the security agenda in the Sahel region with its CSDP 

and Coordination Hub to garner international support (both financial and technical) for the G5 

Joint Force. Indeed, the security programmes in the Maghreb, the Sahel, the Lake Chad Basin 

Commission, and East Africa are at the behest of the US or the EU / France. Third, both the 

US and the EU have security and economic interests in Africa. While post September 11, 2001, 

terrorist attack on New York and Washington DC occasioned the extension of the ‘war on 

terror’ to Africa to prevent further attacks on the US, the EU sought to develop a regional action 

plan for the Sahel region in order to control migration.  
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Again, some of these security programmes and their activities overlap. For example, 

the Sahel hosts both TSCTP and the G5 Sahel that are targeting a common enemy. While the 

former is designed, planned, coordinated and implemented by the US, the latter is fully 

supported and financed by the EU. It is the same case in East Africa between AMISOM 

(deployed by the AU but financed and supported by the UN, US, EU and the UK) and PREACT 

fully coordinated by the US.  

The AU should have the leverage to design and fund a comprehensive CT programme 

for the African continent to serve as a common hub to counter terrorism.  
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CHAPTER 7 

Countering Terrorism in Africa: Mali in Focus 

7.1. Introduction 

During 2012-13, a major anti-government insurgency in Mali’s northern regions led to 

the collapse of the country’s government. This resulted in a military intervention by former 

colonial power France and other international actors. This military intervention was in part 

conceived and framed as a counter-terrorism operation against a coalition of Islamist and other 

rebel groups that had been advancing towards the capital Bamako. The purpose of this chapter 

is to examine how counter-terrorism (CT) in Mali during and since these events has been 

approached by key actors including the African Union (AU),  the Economic Community of 

West African States (ECOWAS), the Malian government, the United States (US), the European 

Union (EU) and France. This analysis draws on and applies concepts from Critical Terrorism 

Studies (CTS) and Security Regionalism (SR).  

The chapter starts by discussing the inadequacies of the government of Mali’s CT 

approach which subsequently led to the involvement of the AU. Such inadequacies include the 

state-centric and overly militaristic ‘firefighting’ CT approach; the lack of a CT policy and 

institutional framework to guide the fight against terrorism in Mali; and the lack of state 

capacity and control over the CT agenda within its borders. It is important to note that Mali’s 

government has changed many hands since the 2012 rebellion. The ‘Malian government’ refers 

to the political architecture that has since responded to insurgency and terrorism in Mali, 

irrespective of who is in charge.  

In view of the above inadequacies of Mali’s CT response, the chapter demonstrates the 

need for the involvement of the AU in mitigating the impact of the Malian impasse and 

consequently, help to counter the insurgency. As earlier argued in this thesis, the AU is the 

most effective level of governance for countering terrorism in Africa because it can act to 

mediate external interests, coordinate transnational activities and mitigate the failings of states. 

But for the AU to be more effective in resolving the Malian impasse, the diplomatic, political 

and military approaches (strategies) it adopted are discussed and critiqued. More importantly, 

the lack of commitment of the AU and its member states towards collective security in crisis 

situations such as was in Mali is also discussed. This lack of commitment has contributed to 

the presence of several complex external interventions and CT programmes in Mali. 

To advance the above argument (continental approach to counter terrorism), the chapter 

is organised as follows: First, I give an account of the complex nature of the crisis in Mali. 
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Doing so provides the general background to the analysis of terrorism and counterterrorism in 

Mali and their roots in a history of rebellions in northern Mali. Second, I conduct an 

examination of Mali’s CT approach. This helps us to understand the extent to which Mali’s CT 

response has been ‘broad and deep’, and its success or otherwise. Third, I then offer an 

assessment of the institutional capacity of Mali to counter terrorism. This assessment sheds 

more light on Mali’s CT institutional strength. Then, following the above sub-sections, the   

AU’s involvement (continental approach) in countering terrorism in Mali is evaluated while a 

final section examines the ownership of Mali’s CT agenda. 

7.2. The Complex Nature of the Malian Crisis 

The origins of the 2012-13 Malian crisis are complex and involve several factors 

including colonial legacies, demands by particular groups for greater regional autonomy, and 

the influence of wider regional political instability including the Arab Spring and global 

Islamist movements seeking change.  

A key and unresolved issue concerns the status and claims of the Tuareg people. The 

Tuaregs, a nomadic camel and cattle herding pastoralist people, are part of the Berber ethnic 

group of North Africa. In the current post-colonial settings of Western and Northern Africa, 

the Tuaregs are found in Mali, Niger, Algeria, Libya, Tunisia and Burkina Faso (Buyoya, 

2015). For centuries, the Tuaregs have had great influence across the Saharan region in terms 

of the dynamics of trade and conflict (Keenan, 2012). In post-independence Mali, the Tuaregs 

have instigated and engaged in four cycles of armed rebellion against the Malian state. These 

rebellions have largely occurred in Tuareg-dominated areas in the northern part of Mali. As 

such, the rebellions are often described by many as Tuareg rebellions (Buyoya, 2015). These 

waves or cycles of rebellion in Mali include “the 1963 - 1964 revolts known in Tuareg milieus 

as Alfellaga; the 1990s rebellion (between 1990 - 1996) known by some locals as Al-Jebha; 

the 2006 - 2007 cycle; and the recent cycle that began in late 2011 / early 2012” (Buyoya, 2015, 

p. 62).  

These armed revolts in northern Mali, particularly, the 2011-12 cycle, have been 

interlaced with organised criminal activities such as smuggling of migrants, drugs, kidnapping 

for ransom and terrorism (Caparini, 2015). Jihadist groups such as Ansar Dine, al-Qaida in the 

Islamic Maghreb (AQIM), and the Movement for Oneness and Jihad in West Africa (MUJAO) 

exploited this general instability and the deteriorating security situation in northern Mali by 
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joining the rebellion against the Malian state. This rebellion was led by the Tuareg group 

National Movement for the Liberation of Azawad (MNLA) with the primary aim of ‘liberating’ 

northern Mali from the rest of the Malian state (Keenan, 2012). Having therefore succeeded in 

conquering the northern regions, with the tacit support of Ansar Dine, AQIM and MUJAO, the 

MNLA proclaimed independence in the north of Mali (known within Malian society as 

“Azawad”) (Keenan, 2012). Several reasons accounted for the campaign for an independent 

Azawad. These included the real or perceived marginalisation by the Malian state of the north 

of Mali and the lack of commitment and political will to accommodate their economic and 

political welfare (Caparini, 2015). These claims are reminiscent of those voiced to justify 

earlier rebellions, particularly the 1990 rebellion.  

The Ansar Dine, AQIM and MUJAO, who initially fought alongside the Tuareg rebels 

against the Malian security forces, later assumed control of the northern region of Mali. These 

groups subsequently took over 10 per cent of Mali’s population and over half of its territory, 

including the major northern cities of Timbuktu, Gao, and Kidal (Mohanty, 2018). This was 

ostensibly because the they had a broader vision of establishing an Islamist Caliphate in Mali. 

As Ansar Dine, AQIM and MUJAO gained control in Timbuktu, Gao and Kidal, they 

intensified and carried out series of atrocities, including attacks on UNESCO sites in Timbuktu 

between May and July of 2012 (Buyoya 2015). Consequently, they imposed a strict version of 

sharia law on northern Mali. Adulterers were punished by stoning and the hands of thieves 

were amputated. Indeed, the promise of a burgeoning Caliphate in Mali drew supporters from 

across Africa, including from Algeria, Mauritania, Sudan, Niger, Nigeria, Morocco, Senegal, 

and Western Sahara (“Counter Extremism Project”, 2020).  

Even though MUJAO, AQIM and Ansar Dine share a common goal of establishing a 

Caliphate in Mali, political and ideological differences usually impede their progress. Initially, 

there were disagreements between MUJAO and AQIM (the former is a splinter group from the 

latter) with regard to focus and purpose of the jihadist cause in Mali. AQIM was accused of 

excessively engaging in criminal activities such as smuggling and trafficking of humans other 

than focusing on their goal of establishing a Caliphate in Mali. However, following the ousting 

of the MNLA from the north, Ansar Dine purportedly brokered a truce between MUJAO and 

AQIM (“Counter Extremism Project”, 2020). In late 2012, Mokhtar Belmokhtar, who was a 

former leader and co-founder of AQIM, split from AQIM to form al-Mulathamun Battalion 

(also known as Those who Sign in Blood Battalion) (Laub and Masters, 2014). Al-Mulathamun 

Battalion subsequently merged with MUJAO to form Al-Mourabitoun (“The Sentinels”) in 
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August 2013. Later, on November 20, 2015, the new group claimed responsibility for a deadly 

attack on the Radisson Blu Hotel in Bamako, Mali, which was reportedly carried out with 

AQIM. In December 2015, al-Mourabitoun and AQIM joined forces. In March 2017, AQIM, 

Ansar Dine and al-Mourabitoun merged to form Jama’at Nusrat al-Islam wal-Muslimin 

(JNIM). More strategically, JNIM collaborated and subsequently absorbed the Macina 

Liberation Front (MLF) also known as Katibat Macina, a group that seeks to establish an 

Islamic state in central and southern Mali (Zimmerer, 2019). Following their incremental 

growth (with fighters between 1,000 and 2,000) and several attacks in Mali and in the Sahel 

region, the US State Department designated JNIM as a Foreign Terrorist Organisation on 

September 5, 2018 (Soumahoro, 2019). 

The above discussion chronicles a complex set of issues and actors in the Malian crises. 

It is this complexity that serves as a background to the responses that Mali, regional and global 

actors have proffered to counter the insurgency and terrorism in Mali and across the Sahel.   

7.3. The Counterterrorism Approach of Mali 

A state centric and military approach constitutes the main primary method of Mali’s 

CT response. This approach, however, is narrow and not comprehensive enough (broad and 

deep) to effectively counter terrorism in Mali. As earlier argued in Chapter One, CTS questions 

the utility of the military approach and state centrism to counter terrorism when human lives 

remain the most significant referent object to be preserved, rather than the state. The 

government of Mali has, however, adopted the military approach in order to deter, disengage 

and neutralise elements of Ansar Dine, MUJAO, AQIM and the MNLA and, consequently, to 

secure the borders of the state of Mali.19 This military approach (that is, a zero-sum portrayal 

of the war against terrorism) has been criticised by several experts including Festus Aubyn, a 

Lecturer and a Security Expert at the Kofi Annan International Peacekeeping Training Centre 

(KAIPTC), Accra, Ghana, who insists that the cycle of military actions against Ansar Dine, 

MUJAO, AQIM and the MNLA by the government of Mali have further engineered terrorism 

against the Malian state.20 In other words, the sole reliance on military-centred counterterrorism 

responses has often been a push factor for further terrorism, rather than preventing it (Solomon 

2015). This was illustrated in September 2013, when four suicide bombers detonated their 

explosive vests in the historic town of Timbuktu in northern Mali. Although the French 
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government had launched a successful military offensive together with regional states in 

January 2013, “which ousted the militants from the northern Mali towns of Gao, Kidal and 

Timbuktu, these groups have embarked on a campaign of asymmetric violence which has 

claimed even more lives” (Solomon 2015, p.10). This counter-offensive was an indication of 

the possibility of a long war that awaited the fight against terrorism in Mali (Harmon, 2014). 

Chauzal and van Damme (2015) add that the choices made by the government of Mali over the 

years to militarily quell the cycles of agitations by the MNLA has helped to sustain those crises 

in Mali.  

The excessive repression of the Tuareg rebels and other tribes in the north of Mali since 

1963 is largely seen as state violence.21 It is worthy of note that terrorism was originally a term 

used to describe a particular kind of state violence (Jackson et al 2011), as has been discussed 

earlier in this thesis. Halliday (2002) explains that terrorism represented actions (violence) 

undertaken by the state against dissidents and dissenters in their own populations. However, 

because of the laxity in the conceptualisation of terrorism in the 1999 OAU Algiers 

Convention, member states of the AU including Mali have the leeway to define, construct and 

label acts that constitute terrorism. Hence, Mali has classified only non-state actors such as 

Ansar Dine, MUJAO and AQIM as terrorists. I, therefore, argue that the continuous 

intimidation, repression and suppression of the Tuareg rebels and other tribes in the north of 

Mali constitutes terrorism. These repressions by Mali have serious human security 

implications. Osei Frimpong Baffour, a Regional Conflict Analyst with the West Africa 

Network for Peacebuilding (WANEP) in Ghana, asserts that the military approach in Mali has 

direct effect on human security in that many civilians have been denied their daily livelihood 

and freedom of movement.22 Many lives including boys and young adults believed to be part 

of MUJAO have been captured and tortured, and several summary executions of civilians have 

also occurred particularly in the north of Mali (Harmon, 2014). 

Further, Mali’s approach to counter terrorism is ahistorical with less emphasis placed 

on the social, political and economic contexts in which terrorism occurs. Indeed, the unique 

historical and socio-politico-economic contexts in which terrorism occurs in Mali cannot be 

overemphasised. As was discussed in Chapter One, the contextual understanding of terrorism 

forms one of the core arguments of CTS. The historical and socio-politico-economic contexts 

in Mali are undoubtedly the causal factors for the cycles of rebellions and agitations in the 

 
21 Abdallah, “Field interview.” 
22 Mr. Osei Frimpong Baffour, a Regional Conflict Analyst with the West Africa Network for Peacebuilding 
(WANEP), Accra Ghana, phone interview, May 29, 2020. 
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north of Mali. These rebellions and agitations have consequently created the permissive 

environment for several incidences of terrorism in Mali. Historically, the Tuaregs have resisted 

centralised rule, tracing back to the Songhai Empire in the 15th century (Solomon, 2015). In the 

20th century, the Tuaregs fought against colonialism in the quest for an independent Azawad 

but they were brutally suppressed by colonial France and as a result, the Tuaregs suffered 

untold discrimination, marginalisation and exploitation (Mohanty, 2018). The Tuaregs have 

again resisted the independent state of Mali citing inequality, lack of political representation 

and opportunity in Bamako and economic exploitation (Buyoya, 2015). These permissive 

factors and agitations have helped to establish an environment in which opportunities for 

terrorism have been created in Mali. 

In addition, the military approach to counter terrorism in Mali has neglected other 

variables (the socio-politico-economic and environmental contexts) considered essential to 

effectively combat terrorism. In the view of Mustapha Abdullah, the unresolved and worsening 

economic conditions and suppression of political opposition which underly rebellion and 

terrorism in Mali have historical roots which can be traced to pre, during and post-

independence Mali.23 For example, the fallout from the Mali Federation, which consisted of 

Mali and Senegal, led by Modibo Keita and Leopold Senghor, respectively, created severe 

economic conditions for both countries, but Mali was affected the most. This was because Mali 

departed from the ideological position of France, its former colonial master, on the back of 

France’s support for Leopold Senghor of Senegal; Mali, following the steps of the Soviet Bloc 

and China, established a policy of state socialism, a centralised economy and instituted a one-

party state (Clark 2000). More injurious to the Malian economy was Keita’s attempt to function 

outside the French-sponsored African Financial Community (CFA franc zone). The Malian-

owned franc was worthless outside the country. Indeed, “economic conditions worsened, and 

all political opposition was suppressed, and Keita became increasingly dogmatic and 

dictatorial” (Martin 1976, p.23). The economy further continued to remain in dire straits 

following the overthrow of Modibo Keita in a military coup led by General Moussa Traore. 

The appalling poverty of most people contrasted dramatically with the increasing wealth and 

opulence of Traore, his relatives and associates. Corruption was rampant from the national to 

local levels. Traore brutally suppressed all political opposition, particularly among “the 

country's intellectuals, many of whom went into exile in France or Senegal. Student 
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demonstrations and labour strikes occurred periodically but were quickly crushed, resulting in 

closure of schools, massive arrests, and many deaths” (Clark 2000, p. 256). 

Again, between 1972 and 1985, the economic challenges in Mali were further 

compounded when severe droughts severely impacted on the nation. These climatic conditions 

brought about new discontent by pushing thousands of members of northern tribes particularly 

the Tuaregs to neighbouring countries as refugees, especially in Niger and Libya (Mohanty 

2018). Even though this exodus led to frustration and restlessness among the northern 

population, it led to new connections with other groups, especially in Niger, where Tuareg 

rebel movements had also been active since independence. The Libyan regime also welcomed 

those climate-driven refugees as the Jamahiriya leader, Muammar Qaddafi, saw them as a way 

to assert his political influence in the Sahara (Mohanty, 2018). Integrated within the Libyan 

Islamic legion (created in 1972), the Tuaregs were militarily trained and equipped and took 

part in wars that the Libyan regime led by proxy in other African countries, especially in Chad 

(Chauzal and van Damme, 2015). Upon the return of these military trained Tuaregs to northern 

Mali after Muammar Qaddafi was killed, a new wave of agitations for independent Azawad 

was reignited and that culminated into the 2011-12 rebellion in northern Mali. Osei Frimpong 

Baffour argues that environmental and climate dynamics have both direct and indirect links to 

security. Such dynamics should lead African countries to treat environmental and climate 

issues as security concerns.24    

The above historical, economic, social, environmental and political factors are 

important in the fight against terrorism. Indeed, as CTS espouses, terrorism in Mali is a 

relational form of violence. This is because the quest for an independent Azawad in northern 

Mali by the MNLA has created the permissive environment for terrorism to thrive. And more 

importantly, the historical and the socio-politico-economic factors discussed above undergird 

this quest for independent Azawad in the north of Mali. Hence, the CT approach of Mali ought 

to be broadened and deepened to address the structural conditions and root causes underlying 

the call for an independent Azawad if terrorism is to be effectively countered in Mali. 

7.4. Institutions and State Capacity to Counter Terrorism in Mali 

Poor governance has taken a toll on the performance of state institutions in Mali. As a 

result, the Malian state lacks the institutional capacity to effectively counter terrorism. There 
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has been no clear and robust domestic CT policy in Mali to guide the fight against Ansar Dine, 

AQIM and MUJAO. Even though Mali adopted a Counterterrorism Law on 23 July 2008 (Law 

No. 08-025) and that incorporates the offences required in the international instruments against 

terrorism, such as the offences related to civil aviation, vessels and fixed-platforms, dangerous 

materials, diplomatic agents, hostage-taking, financing of terrorism and nuclear terrorism, its 

implementation to specifically counter terrorism in Mali is problematic. This is ostensibly 

because the CT law is not distinctively designed to deal with terrorism in Mali. The designing, 

drafting and adoption of this law did not accommodate and include good security governance 

practices by involving the participation of civil society actors and individuals. Hence, the 

counterterrorism law is alien to the Malian society (because of lack of participation) and the 

disconnect between international CT instruments and the unique undercurrents of terrorism in 

Mali is profound.  

Indeed, examples abound of how Mali has acceded to and ratified 12 international 

instruments against terrorism including the Convention on Offences and Certain other Acts 

Committed on Board Aircraft (1963); the Convention for the Suppression of Unlawful Seizure 

of Aircraft (1970); the Convention for the Suppression of Unlawful Acts against the Safety of 

Civil Aviation (1971); the Convention on the Prevention and Punishment of Crimes against 

Internationally Protected Persons, Including Diplomatic Agents (1973); the International 

Convention against the Taking of Hostages (1979); the Convention on the Physical Protection 

of Nuclear Material (1979); the Protocol for the Suppression of Unlawful Acts of Violence at 

Airports Serving International Civil Aviation, Supplementary to the Convention for the 

Suppression of Unlawful Acts against the Safety of Civil Aviation (1988); the Convention for 

the Suppression of Unlawful Acts against the Safety of Maritime Navigation (1988); the 

Protocol for the Suppression of Unlawful Acts against the Safety of Fixed Platforms Located 

on the Continental Shelf (1988); the Convention on the Marking of Plastic Explosives for the 

Purpose of Detection (1991); the International Convention for the Suppression of Terrorist 

Bombings (1997); and the International Convention for the Suppression of the Financing of 

Terrorism (1999) (“United Nations Office on Drugs and Crime 2008”). These conventions, 

however, have had little or no impact on the recent commission of terrorism in Mali.  

More importantly, the institutional underpinning of domesticating the AU’s Anti-

terrorism Model Law of 2010 to counter the activities of Ansar Dine, AQIM, MUJAO and 
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MNLA is equally weak in Mali.25 This weakness is largely due to poor governance, bad 

leadership and undemocratic practices in post-independence Mali. The already weak political 

institutions in Mali became further exposed after the coup d’état on 22 March 2012 (Harmon 

2014). The military junta, “le Comité National pour le Redressement de la Démocratie et la 

Restauration de l’État (National Committee for the Recovery of Democracy and Restoration of 

the State, CNRDRE), consisting of a group of officers from the Malian army under the 

leadership of Amadou Haya Sanogo, carried out the coup and deposed President Amadou 

Toumani Touré (ATT)” (Cold-Ravnkilde 2013, p. 13). One of the underlying causes of the 

coup was the army’s frustration over the government’s inadequate handling of the capture of 

northern Mali by groups such as Ansar Dine, AQIM and MUJAO. The rank and file of the 

soldiers accused the political (and military) elites of corruption and their inability to resource 

them financially to enable them to combat terrorism in the northern part of Mali (Hagberg and 

Körling, 2012).  

The lack of institutional capacity in Mali is so pervasive that the state is unable to 

provide basic necessities of life such as infrastructure, water, sanitation and education to all 

Malians. This has entrenched structural poverty in Mali and particularly the northern regions, 

which undermines the state’s legitimacy among the population (Bleck and Michelitch, 2015). 

Indeed, “unequal access to public services has reinforced the perception of injustice and 

exclusion in the north of Mali. The absence of a central state in the north of Mali has deepened 

divisions between the state and its population, the north and the south, the state and non-state 

institutions and between the different ethnic groups in northern Mali” (Cold-Ravnkilde, 2013, 

p. 19). Despite the attempts by Mali to embark upon some institutional reforms, including the 

“extensive democratic decentralisation process that was launched in the 1990s, the state has 

failed to consolidate itself to build up the capacity to perform its main tasks in the north” (Cold-

Ravnkilde 2013, p. 18). Instead, these tasks have been taken over by other non-state actors, 

which have not been able to function as effectively as the state of Mali would have performed. 

Restoration of national unity and addressing the underlying conditions through effective 

institutions are a necessary condition for sustainable peace and development and consequently, 

help to counter terrorism. (Bleck and Michelitch, 2015). 

The inability of the Malian state to manage internal political pressures and violent 

conflict has implications both for Malian society and the wider West African region. For these 
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reasons, the failure of a state-based counter-terrorism approach suggests the need for a regional 

approach to managing the crises, including the commission of acts of terrorism.  

7.5. Regional, Continental and External Involvement in Countering Terrorism in 
Mali 

7.5.1. The African Union and the Economic Community of West African States in countering 
terrorism in Mali 

As noted above, the crisis in Mali is complex and multidimensional in nature. The 

regional and global causes and implications of terrorism in Mali cannot be understated. Thus, 

holistic and concerted efforts in terms of both the range of actors and the scope of responses 

are required. Per the current AU CT framework, as earlier discussed in Chapter Three, the AU 

Commission, the PSC, and Regional Mechanisms (African sub-regional organisations and 

member states) constitute bodies responsible for the implementation of the relevant AU 

provisions and international instruments on counterterrorism (Wani, 2007). While the AU 

Commission established the ACSRT to strengthen the capacity of the AU and its member states 

to combat terrorism and the PSC harmonises and coordinates continental efforts in the 

prevention and combating of terrorism, the implementation of the AU’s CT framework is 

primarily entrusted to member states and sub-regional groups. As demonstrated above, 

however, Mali lacks the institutional, technical and financial capacity to implement the relevant 

AU provisions to combat terrorism within its territorial borders. The implementation strategy 

of the AU’s CT framework is in consonance with the principle of subsidiarity in Africa 

whereby member states and the RECs are required to respond to crisis situations within their 

territory or sub-region because of their cultural, strategic and geopolitical proximity to that 

particular crisis.26 Seth Appiah-Mensah, the Head of the Operational Support and Planning 

Unit of the United Nations Office to the AU (UNOAU), intimates that the subsidiarity principle 

is a borrowed concept from the European Union (EU) which has been implemented by the AU 

without contextualising it within the African situation.27  

The pervasive lack of state capacity in Mali to implement the operating procedures and 

mechanisms of the AU to counter terrorism was further exacerbated by the topple of the Malian 

government through a military coup at the back of Mali’s inability to resolve the Tuareg’s 

secession and broker a peace between Bamako and the Tuareg rebels. It was during this period 
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that the AU intervened to help restore democracy and good governance, which are necessary 

conditions for the fight against terrorism in Mali. Examples abound of the several diplomatic 

meetings which were held by the AU to resolve the military coup impasse and to restore the 

government of Mali. These included; (1) the 2012 Support and Follow-up Group on the 

Situation in Mali (SFG) which was established under the co-chairmanship of the AU, 

ECOWAS, and the United Nations (UN) to ensure a more inclusive and coherent transitional 

government in Mali in the aftermath of the coup d’état; (2) a ministerial level meeting in 

Bamako which was held on March 20, 2013, and sought to examine and endorse the 

conclusions of the joint AU-UN experts meeting, which was initially held in December 2011, 

in anticipation of potential regional ramifications of the Libyan crisis (Buyoya, 2015).  

The AU Commission adopted some pragmatic measures to help the fight against 

terrorism in Mali and the Sahel at large. Some of these measures included; (1) the Nouakchott 

Process, which was adopted in March 2013. This Process brought together the chiefs of 

intelligence and security services of the countries of the region (Sahel) every two months to 

discuss the challenges and strategies for strengthening regional cooperation in the areas of 

information-sharing, border control, and the fight against terrorism; (2) the Ouagadougou 

Agreement of June 18, 2013 which was entitled “Preliminary Agreement to Presidential 

Elections and Inclusive Peace Talks in Mali,” which allowed the holding of presidential and 

legislative elections throughout the country of Mali and this brought Ibrahim Boubacar Keita 

into power as president of Mali; (3) the AU Mission for Mali and the Sahel (MISAHEL) which 

was established in August 2013 and centred on three main pillars (i) governance, (ii) security 

and (iii) development; and  (4) the Algiers Process of 2014 which spelt out the basic principles 

and references of the peace talks between the Tuareg rebels and authorities at Bamako and 

determined the different issues to be discussed in order to resolve the Malian impasse (Buyoya, 

2015).  

Subsequently, the AU deployed the African-led International Support Mission in Mali 

(AFISMA) with the mandate to support Mali to recover its territories under the control of 

terrorists and armed groups, maintain security, and consolidate state authority throughout the 

country. It was also tasked with supporting the Malian authorities in creating a secure 

environment for the civilian-led delivery of humanitarian assistance and the voluntary return 

of internally displaced persons and refugees (Strydom 2019). The creation of AFISMA attests 

to the failure of the APSA, particularly the African Standby Force (ASF), which was designed 

to spearhead the drive to achieve peace and security in Africa. Kwesi Aning, the Head of 

Academic Affairs at the Kofi Annan International Peacekeeping Training Centre (KAIPTC), 
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Accra, Ghana, indicates that APSA has not yet been fully utilised by the AU since its 

inception.28 The AU’s financial and technical support to AFISMA was inadequate. Seth 

Appiah-Mensah, who coined the name AFISMA, intimates that AFISMA was hastily designed 

and deployed without the requisite logistical capacity and financial resources. He explains that 

AFISMA became necessary to quickly resolve the shortfalls of Mali and regional mechanisms, 

but more importantly, to support the efforts of the Malian Security and Defence Force to 

combat terrorism. AFISMA therefore, was not designed to take the frontline role to counter 

terrorism in Mali. Again, the deployment of AFISMA was conditioned on the financial and 

logistical support of the international community. However, the UN Security Council (UNSC) 

did not endorse this support arrangement and rather recommended bilateral support. A Trust 

Fund was subsequently established which was based on voluntary contributions.29  

The AU Peace Fund was not utilised to support the mission of AFISMA, and neither 

was there a CT fund to help the Security and Defence Force of Mali to combat terrorism. The 

AU did not have a financing plan and strategy to finance its mission in Mali. Nevertheless, 

some individual countries, both within and outside Africa, pledged to contribute to fund 

AFISMA. In all, the AU and ECOWAS received pledges of a total of USD 455 million in 

addition to contributions towards training, logistics, weapons and fuel (“Conclusions of the 

Donors Conference” 2013). Some African countries which pledged to provide troops to support 

AFISMA included Nigeria, Ghana, Chad, Niger, Benin, Burundi, Senegal, Cote d’Ivoire, 

Liberia, Togo, Burkina Faso and Sierra Leone. In addition to troop contribution, Equatorial 

Guinea also pledged to provide fuel for AFISMA. The leading African financial contributors 

included South Africa (USD 10 million), Ethiopia (USD 5 million), Nigeria (USD 5 million) 

and Ghana (USD 3 million) (Maru 2013). It is important to note that major contributors to 

AFISMA were indeed non-AU member states. These non-African contributing countries 

included the United States of America (USD 104 million), Japan (USD 120 million), EU (USD 

75 million), France (USD 63 million), Germany (USD 20 million), Bahrain (USD 10 million) 

and China (USD 1 million) (Maru 2013). Other countries that also committed to contribute 

support AFISMA included Netherlands, Australia, Denmark, Luxembourg, Switzerland, 

Sweden, Finland, Denmark, Cote d’Ivoire, Benin, Senegal, Guinea, Chad, Sierra Leone, 

Gambia, Equatorial Guinea, Morocco and Gabon (Tardy, 2013). 
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Prior to the deployment of AFISMA, a regional stabilization mechanism known as the 

Economic Community of West African States (ECOWAS) Mission in Mali (MICEMA) had 

been deployed to support Mali. Consequently, the scope of the participating states of MICEMA 

was expanded from a regional to a continental level. It was observed that the involvement of 

countries such as Mauritania, Algeria and Chad, which are not part of ECOWAS, was crucial 

for the success of efforts in Mali to counter terrorism (Caparini, 2015). This, indeed, reinforces 

the need for a collective security action in Africa. However, the commitment of the AU and its 

member states towards collective security in crisis situations, such as was needed in Mali, has 

been ineffective. As has been discussed earlier in this thesis, the premise of the Common 

African Defence and Security Policy (CADSP) is anchored on safeguarding the collective 

defence and strategic capability as well as military preparedness of member states to confront 

common threats such as terrorism. The Constitutive Act in articles 3 and 4 further give credence 

to the collective action of member states to confront challenges in Africa. Terrorism in Mali, 

therefore, should be considered as terrorism against all member states of the AU and thus 

requires collective response per the dictates of the CADSP and the Constitutive Act. In other 

words, the security of Mali is inseparably linked to the security of all other African countries. 

However, the indivisibility of the security of African states was not strictly adhered to in the 

case of Mali in its efforts to counter terrorism. 

7.5.2. The Ownership of the Counterterrorism Agenda in Mali 

As earlier argued in Chapter Five of this thesis, the ownership of CT in any state is 

usually analysed within the context of that state’s capacity to have a robust counterterrorism 

policy and a substantial logistical, operational, technical and financial wherewithal to support 

this CT policy. Mali, which has been at the forefront of fighting terrorism, does not have a CT 

policy and neither does it have the financial and technical capacity to support the fight against 

terrorism within its territorial confines. More importantly, the institutional underpinning of CT 

in Mali is generally weak, as discussed in the previous section. Hence, CT programmes in Mali 

are outsourced to external actors in terms of design, coordination, management and 

implementation. Typical examples of such external actors in Mali include France (military 

intervention), the US (TSCTP) and the EU (G5 Sahel). These external actors have intervened 

in Mali to counter terrorism and pursue stability while at the same time, protecting and securing 

their strategic economic, political and security interests. The presence of the US in Mali 

through TSCTP is an extension of its war against al Qaeda in the aftermath of the September 

11, 2001 terrorist attacks on New York and Washington D.C. Indeed, Mali and the entire Sahel 
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region are perceived not only as a potential breeding ground for terrorism, but, also a training 

centre, and a favoured place to target US interests (Dagne, 2002). Similarly, the EU Sahel 

Regional Action Plan 2015-2020 considers the Sahel region as a transit point for migrants into 

Europe particularly, through Mali and Niger, and thus the promotes the need to confront the 

root causes of this challenge to prevent the inflow of illegal migration into Europe. Likewise, 

France has interests in protecting and securing resources in the Sahel region—particularly gold, 

oil and uranium—which the French energy company Areva has been extracting for decades in 

neighbouring Niger (Kanti, 2013). 

The primary approach adopted by these external actors to counter terrorism in Mali has 

been through use of the military. In January 11, 2013, for instance, the French special forces 

intervened in Mali at the request of the Malian’s interim government to stop the advancements 

of rebels toward the southern part of Mali. This military intervention was known as Operation 

Serval, which was later replaced with Operation Barkhane in August 2014. The intervention, 

“one of 50 such French military interventions in Africa since the 1960s, received much support 

in Mali. It was also well received internationally, with the AU, the UN, EU, US, and even 

China supporting it” (Harmon 2014, p. 209). The French special forces relied heavily on 

airstrikes to combat terrorism in Mali. There were some cities such as Segu Léré, Konna, 

Douentza, Diabaly, Sévaré, Niono, Gao and Timbuktu that were liberated following this 

intervention by the French special forces. However, this military approach recorded some 

civilian casualties, particularly those who were caught in the crossfire and airstrikes by the 

French special forces. Again, prior to the arrival of the French forces, the elements of Ansar 

Dine, MUJAO and AQIM in Gao and Timbuktu fled the cities after destroying Sufi tombs and 

shrines in a parting shot. They subsequently regrouped and counterattacked after infiltrating 

back into Gao resulting in many deaths and destruction of properties. As earlier discussed in 

the above section, this counter-offensive was an indication of a protracted war that the French 

and the Malians were to wage (Harmon, 2014). 

Following the seeming struggle of the French military intervention to effectively 

counter terrorism in Mali, an “additional layer of security intervention was established when 

the AU Peace and Security Council (PSC) endorsed the formation of the G5 Sahel Joint Force” 

(Strydom 2019, p. 85). As has been discussed earlier in this thesis, this force was a regional 

initiative involving Burkina Faso, Mali, Mauritania, Niger and Chad which committed 5000 

troops to improve security along their shared borders in countering terrorism and organized 

crime through cross-border joint military operations (Strydom 2019). In June 2017, the UN 

Security Council welcomed this initiative and urged the G5, the French forces and other actors 



 137 

to ensure adequate coordination of their operations within their respective mandates (Strydom 

2019). The mandate of the G5 includes (a) “the restoration of state authority in Mali and the 

return of refugees and internally displaced persons; (b) the facilitation of humanitarian 

operations; and (c) help in the development of the Sahel region” (Strydom 2019, p. 86).  

Prior to the formation of the G5, the TSCTP had already been formed and deployed by 

the US government to assist partners in West and North Africa to address and prevent the 

spread of terrorism and extremism. The predecessor of the TSCTP, the Pan-Sahel Initiative 

(PSI), consisted of Mali, Mauritania, Niger and Chad, was launched by the US government to 

prevent terrorists from setting up safe havens in Africa shortly after the 11 September 2001 

terrorist attacks on the US (Warner, 2014). The CT programmes and interventions in Mali (the 

G5 Sahel, the TSCTP and the French military intervention) are uncoordinated and their 

activities overlap. The operational strategy, coordination and implementation of these CT 

programmes in Mali differ and are supervised by different actors and command. The G5 Sahel 

is supervised by the EU and France whereas the TSCTP is coordinated by the US. These several 

CT programmes have the potential to overstretch the strength and capacity of the Malian 

military. More importantly, neither Mali nor the AU has command and control over the military 

operations within Mali. In other words, the presence of the G5 Force, the TSCTP and the 

French special forces was not coordinated and managed by the AU or Mali. Consequently, 

these initiatives are not legally bound to report back to the PSC of the AU which is responsible 

for the overall peace and security on the African continent (Carvalho and Leijenaar, 2017). 

Again, neither the AU, the ECOWAS nor Mali finances the G5 Sahel and the TSCTP. 

Even though member states of the G5 Sahel, including Mali, provide some finances to support 

the mission, this support is woefully inadequate and insufficient. It is rather the EU that 

substantially contributes millions of Euros (previously €100 million but currently, €194 

million) to support the G5 mission in Mali and the Sahel at large (“The impact of new funding”, 

2018). The same applies to the TSCTP in which the US is the sole financier. For example, 

between 2009 and 2013, the US allotted $288 million in the TSCTP funding to help armed 

forces of Mali, Chad, Mauritania, and Niger (“Global Security” n.d). In terms of managing the 

G5 Sahel for instance, the EU has a Coordination Hub which solicits international support for 

both financial resources and logistics for the G5 Sahel. In terms of capacity building of the 

forces of the contributing countries of the G5 Sahel, it is the EU, and not the AU, that provides 

such assistance through its Common Security and Defence Policy (CSDP) missions, known as 

the European Union Capacity Building Mission in Niger and Mali, and it is run by the EU’s 

External Action Service. 
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7.6. Conclusion 

Northern Mali has been a theatre for recurring armed rebellions since its independence 

in 1960. These cycles of rebellion have their roots in the historical, political and economic 

governance in the north of Mali. Historically, the Tuaregs have resisted centralised rule since 

the 15th century. Politically, the post-independence administrative structure of the north of Mali 

did not favour the Tuaregs. And economically, the north of Mali has been marginalised with 

apparently no developmental projects as compared to the south in spite of the taxes and customs 

duties collected in the region. These undercurrents have led to several agitations and rebellions 

in the north of Mali for an independent Azawad. The government of Mali, however, has often 

relied on the military to quell and respond to such agitations. Consequently, the conflict 

between the Tuaregs and the government has created a permissive environment for terrorism. 

For example, in the current cycle of rebellion, groups such as Ansar Dine, AQIM, and the 

MUJAO exploited the general instability and the vulnerabilities in the north of Mali by joining 

the rebellion led by the MNLA against the Malian state. Subsequently, Ansar Dine, AQIM and 

the MUJAO hijacked the rebellion and assumed control of the north of Mali. The approach of 

Mali to address this impasse has generally been weak and not nuanced.  

But more importantly, Mali lacks the institutional capacity to support the fight against 

terrorism within its territorial confines. There is no workable CT policy in Mali to guide the 

fight against terrorism. Even though Mali adopted a Counterterrorism Law in 2008 and several 

other international counterterrorism instruments including the Convention on Offences and 

Certain other Acts Committed on Board Aircraft (1963); the International Convention for the 

Suppression of Terrorist Bombings (1997); and the International Convention for the 

Suppression of the Financing of Terrorism (1999) among others, these CT laws and instruments 

had not taken the specificities and unique peculiarities of Mali into consideration with regard 

to their designing and drafting. As such, the application of such laws in Mali to counter 

terrorism remains ineffective. This general lack of capacity was further worsened when the 

military toppled the government of Mali through a coup d’état. 

In the face of this weakness, the AU and ECOWAS intervened to first restore the 

government of Mali and to mitigate the tensions and consequently, resolve the impasse. The 

AU and ECOWAS thus adopted several diplomatic measures including the Nouakchott 

Process, Support and Follow-up Group on the Situation in Mali (SFG), Ministerial level 

meeting in Bamako, Ouagadougou Agreement and the Algiers Process. The AU augmented 

these diplomatic efforts by deploying AFISMA with the mandate to support Mali to recover its 
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territories under the control of terrorists and armed groups, and to maintain security, and 

consolidate state authority throughout the country. AFISMA, however, lacked the logistical 

and financial capacity to achieve its mission. A force is indeed only as strong as its capabilities, 

and AFISMA was to rely upon voluntary contributions from both African and non-African 

countries. The role of APSA particularly the ASF and the AU Peace Fund did not become 

useful in the deployment of AFISMA. Again, the collective security drive of the AU did not 

effectively function as envisaged. Prior to the deployment of AFISMA, ECOWAS military 

efforts in Mali also failed. 

Subsequently, the French special forces intervened in Mali at the request of the Malian 

interim government. Even though this military action initially had some successes, it was a 

long war that the French would wage. Present in Mali to counter terrorism were also the US 

through the TSCTP and the EU through the G5 Sahel Force. These external actors had peace 

to maintain while at the same time protecting and securing their strategic economic, political 

and security interests. Essentially the CT agenda in Mali has been outsourced to these external 

actors as they designed or helped to design, coordinate, finance and implement the CT 

programmes in Mali. 
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CHAPTER 8 

CONCLUSION 

Summary of Findings, Recommendations and Contribution to African Security 
Scholarship 

8.1. Introduction 

This chapter presents the findings and conclusion of this research and outlines some 

recommendations for the African Union (AU) to more effectively counter terrorism in Africa. 

8.2. Restating arguments and Summary of Findings  

The study starts from the premise that the counterterrorism (CT) framework and 

approach of the African Union (AU), the principal African regional organisation, to guide the 

fight against terrorism is ineffective. Even though a range of formal AU counter-terrorism 

measures such as the OAU 1999 Algiers Convention, the 2002 Action Plan and the 2004 

Protocol to the 1999 Algiers Convention have been adopted and security institutions such as 

the Peace and Security Council (PSC), the AU Commission and Regional Economic 

Communities (RECs) developed, terrorism remains a critical and growing transnational socio-

political security challenge to African states and societies.  

As noted in the study, a number of factors account for the ineffectiveness of the AU’s 

CT framework: First, the AU’s concept of security / terrorism is state-centric. That is, acts of 

terrorism in Africa are limited to the actions of only non-state actors even though states can 

also sponsor or commit terrorism themselves. Security in Africa is largely viewed from the 

lenses of states’ interests and this informs why terrorism is narrowly defined by the AU. This 

approach further compounds the challenges the AU faces in effectively combating the scourge 

of terrorism. Second, the AU’s CT framework and approach is disparate, complex and 

inadequate in terms of focus, strategy, resources and implementation capacity. Per the current 

CT framework of the AU, member states and RECs are required to implement the relevant 

provisions of the AU’s CT framework in fighting terrorism in their respective jurisdictions and 

regions. Third and finally, the CT framework of the AU is insufficiently holistic and 

preventative in that it does not adequately address the root-causes of terrorism in Africa. It is 

instead excessively military-based and reactive. This is seen in the various ad hoc military 

responses between the AU and the United Nations (UN), the European Union (EU) and the 

United States (US) in countering terrorism in Africa. For example, task force groups like the 
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Multinational Joint Task Force (MNJTF) in the Lake Chad Basin Commission, and the 

Regional Cooperation Initiative for the Elimination of the Lord’s Resistance Army (RCI-LRA), 

the Trans Sahara Counterterrorism Partnership (TSCTP), and the Partnership for Regional East 

Africa Counterterrorism (PREACT), among others, have been formed to counter such 

insurgencies. These missions are sponsored by either the World Bank, UN, the US or the EU, 

who provide financial, logistical and other support. The EU African Peace Facility (APF) is a 

clear example. Hence, the AU does not have sufficient agency to control the (global) counter-

terrorism agenda in Africa.  

In view of the above, the study sought to answer the central question which is: How 

can the African Union (AU) be more effective in countering terrorism in Africa? Subsequently, 

specific questions were asked, including how the AU should approach the concept of terrorism; 

how the AU could enhance its policy frameworks and institutional mechanisms to counter 

terrorism, and how the AU could better own the CT agenda in Africa. To answer these 

questions, the study was situated within two theoretical frameworks; Critical Terrorism Studies 

(CTS) and the New Regionalism Approach (NRA) and these were set out in Chapters One and 

Two respectively. CTS questions and critiques the mainstream approaches to the study and 

practice of security/terrorism (example; state-centrism, military-emphasis, narrow-reactive) 

and instead argues for ‘broadening’ and ‘deepening’ security analysis. It further suggests 

alternative security (counter terrorism) pathways and strategies. CTS espouses that the nature 

and conceptualisation (ontology) and knowledge creation (epistemology) of terrorism are 

social constructions. CTS also considers as important the interdisciplinary, pluralistic and 

ethical approach to terrorism research. More importantly, CTS commits itself to human 

security over state security with an aim to ending human suffering. The ontology, epistemology 

and methodological approach require scholars to consider context (socio-politico-economic 

issues) and history in terrorism studies. This goes to say that the study of terrorism must be 

deepened and broadened to capture the ideology and institutional underpinnings of terrorism 

and also include state violence and other structural violence in the study of terrorism. Even 

though CTS has been challenged by scholars like Lutz, Weinberg and Eubank, Horgan and 

Boyle, among others, on the novelty of their position, methodology, historicity, state terrorism 

among others, it still remains a strong force for change.  

The NRA emphasises a comprehensive, multifaceted and multidimensional process and 

approach to regional governance and security in addressing core political challenges. It 

maintains that core political (including security) challenges can be addressed effectively at a 

wider governance scale (regional/continental). It further intimates that countering transnational 
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security challenges requires coordinated or regional approaches. NRA espouses that formation 

of a region should be endogenous and not exogenous. This means that regionalism should 

reflect the common aspirations, positions, problems and peculiarities of the actors involved 

within a particular region. It reiterates that issues bordering on culture, security, economic 

policies and political regimes should be addressed within a region in that such plethora of issues 

cannot be effectively solved at the national level. Hence, regionalism is important in the post-

Cold War, globalised world with its interdependent political economy. In other words, 

regionalism must reflect regional interdependence, regional society, regional community and 

regional polity. More importantly, regions must have collective identity in resolving regional 

security issues involving not only states but the private sector and the civil society. 

On the basis of these two frameworks, the study critiqued the AU approaches to counter 

terrorism in Africa and thus made the following observations; 

1. An “African” concept of terrorism is virtually non-existent. The prevailing pattern is 

characterised by a universalistic framework for conceptualising terrorism that is 

insensitive to local particularities in Africa. This universal agenda is championed by 

organisations, governments and scholars who reside outside the continent of Africa. 

Some scholars, including Lumina, think that anti-terrorism mechanisms are imposed on 

African states by Western powers without due regard to local circumstances due to the 

lack of African concept of terrorism. Other writers such as Obi, Olsen, Mogire and 

Mkutu Agade believe that the whole concept of terrorism and counterterrorism in 

Africa is externally driven and conclude that CT in Africa is a mere proxy war. 

2. The orthodox narrative and approach to counter terrorism dominates in the terrorism 

research agenda in Africa. Indeed, broadening research on terrorism in Africa to include 

state terrorism has been least explored and investigated by scholars both within and 

outside the continent. There is obsession with non-state terrorism and thus the approach 

to counter terrorism in Africa is state-centric and military in nature. There is also 

emphasis on Islamic terrorism and dearth of research on right wing terrorism and/or 

Christian terrorism, among others. 

3. Moreover, historicising and contextualising the terrorism research agenda in Africa has 

also been least investigated. Research on terrorism in Africa has not been deepened 

enough to consider the African socio-politico-economic and historical contexts for 

terrorism. 

4. The study further noted that the transnational nature of contemporary security issues 

calls for enhanced transnational co-operation. A state, even a powerful one, cannot 
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mitigate terrorism on its own. However, interstate co-operation alone is not sufficient. 

In order to be more proactive in the fight against terrorism, states must draw on the 

resources of international organisations, non-governmental organisations (NGOs), and 

private businesses. The fight against terrorism ought to go beyond governments and 

states. Together with the private sector, international organisations and NGOs, they 

constitute complex governance networks of public-private partnerships. 

5. Added to the above, it was observed from the study that the AU was restructured from 

the OAU in order to strategically position Africa as a player on the global stage, but, 

more importantly, to be able to meet new challenges on the continent of Africa, such as 

terrorism in the post-Cold war era. This new regional body, the AU, reneged on the 

opportunity to adopt a comprehensive, multifaceted and multidimensional programme 

(collective security approach) to confront terrorism in Africa. It rather continued the 

intergovernmental approach (state focused approach) bequeathed to it by the OAU to 

counter terrorism.  

6. Additionally, the study indicated that the AU serves as a political platform for member 

states to express collective will to cooperate to combat the scourge of terrorism. Indeed, 

the primary instruments of AU CT framework which are the OAU 1999 Algiers 

Convention, the 2002 Plan of Action and the 2004 Protocol to the OAU Convention 

admonish member states to counter terrorism within their jurisdictions and regions. 

Essentially, the AU’s institutions responsible for the implementation of the CT agenda 

in Africa (the AU Commission, the Peace and Security Council and the RECs) only act 

as catalyst to empower states and RECs to meet their obligations under continental and 

international CT instruments. Thus, the role of the continental body in the fight against 

terrorism is to authorise and coordinate the activities of states and of the RECs, as well 

as to promote interstate cooperation in Africa in the area of counterterrorism. 

Consequently, the Union serves as a clearinghouse for norms and standards setting for 

the fight against terrorism in Africa. It also serves as the interface between the continent 

and the international community. It is apparent that the AU does not have a CT 

programme purposely designed to counter terrorism in Africa. 

7. The study also revealed that there are challenges with the state level governance in the 

implementation of the relevant provisions of the AU counterterrorism provisions. This 

is because, in addition to the limited scope of terrorism and counterterrorism to the 

actions of only non-state actors as has been earlier explained, member states of the AU 

often lack the institutional, technological and financial capacity to effectively 
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implement the relevant provisions of the AU counterterrorism framework. Again, 

member states lack good security governance for the implementation of the AU 

counterterrorism provisions. Civil society actors are often excluded from the discourse 

on terrorism and counterterrorism policymaking and this is largely due to the poor 

democratic culture of many African states. And also, member states’ inability to contain 

and control Islamophobia is counterproductive to the fight against terrorism in Africa. 

8. The study found that the AU’s CT framework and Common Defence Policy (CDP) lack 

comprehensive strategies and set of actions to counter terrorism. As such, the AU has 

no dedicated CT fund to finance the fight against terrorism. Few member states have 

shown commitment in the payment of the 0.2% import levy to the AU. Even if all 

member states were to pay, only a paltry 25% would go into financing peace and 

security. Indeed, the current state of the AU’s CT framework, CDP and commitment of 

member states has created a permissive environment for external intervention.  

9. The study showed again that most of the CT programmes in Africa are designed and/or 

their establishments influenced by external actors. Even though AMISOM and the 

MNJTF were formed and deployed by the AU and the Lake Chad Basin Commission 

respectively, external partners coordinate and finance their operations just like the 

TSCTP and PREACT. While multilateral support by the UNOAU, US, EU and the UK 

to AMISOM in the areas of technical capacity, provision of logistics and funding, 

questions the AU’s ownership of AMISOM (in terms of command and control), the US 

owns TSCTP and PREACT. As stated earlier, the EU supports the financing of the 

MNJTF and leads the security agenda in the Sahel region with its CSDP and 

Coordination Hub to garner international support (both financial and technical) for the 

G5 Joint Force. Indeed, the security programmes in the Maghreb, the Sahel, the Lake 

Chad Basin Commission, and East Africa are at the behest of the US or the EU / France. 

10. It observed that both the US and the EU have security and economic interests in Africa. 

While post September 11, 2001 terrorist attack on New York and Washington DC 

occasioned the extension of the ‘war on terror’ to Africa to prevent further attacks on 

the US, the EU sought to develop a regional action plan for the Sahel region in order to 

control migration.  

11. Lastly, the study noted that some of these security programmes and their activities 

overlap. For example, the Sahel hosts both TSCTP and the G5 Sahel that are targeting 

a common enemy. While the former is designed, planned, coordinated and implemented 

by the US, the latter is fully supported and financed by the EU. It is the same case in 
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East Africa between AMISOM (deployed by the AU but financed and supported by the 

UN, US, EU and the UK) and PREACT fully coordinated by the US.  

8.3. Conclusion 

The research questions of this study were sufficiently addressed. Chapter One 

addressed the question of how the AU should approach the concept of terrorism. It was shown 

that the approach to the concept of terrorism must be broadened and deepened to include state 

terrorism and the African context (socio-politico-economic and historical background) in 

which terrorism usually occurs, respectively. Chapters two, three and four answered how the 

AU could enhance its policy frameworks and institutional frameworks to counter terrorism. 

While the need to counter terrorism in Africa is important and the AU has various declarations, 

resolutions, conventions and protocols to achieve that purpose, they must be consolidated into 

a unified programme mandated by the AU to counter terrorism in Africa. Chapter five also 

addressed how the AU could own the CT agenda in Africa whereas Chapter six discussed the 

inadequacies of the Malian government to counter terrorism (as a case study) and the need for 

a continental approach to mitigate the Malian impasse. The AU ownership of CT in Africa can 

be realised when the AU has the leverage to design and fund its comprehensive CT programme. 

Thus, the AU can be more effective to counter terrorism in Africa through the below 

recommendations. 

8.4. Recommendations 

This study makes the following recommendations: 

8.4.1. Constructing the African Concept of Security 

First, the context, analysis and scope of terrorism and counterterrorism in Africa should 

be broadened and deepened. The concept of terrorism in Africa should go beyond spectacular 

terrorist violence typically by non-state actors to include state violence / terrorism and other 

forms of violence. However, all forms of violence should be considered terroristic only when 

they trigger political change by affecting a larger audience than its immediate target, which is 

broadly deemed illegitimate, whether carried out by an individual, a non-state group, a state or 

indeed an interstate organisation. More importantly, the community as a polity should be the 

primary focus of security in Africa. The community is constituted and made up of different 
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levels of abstraction. It consists of the individuals who live within member states and the civil 

societies that operate within the security community and member states of the AU. 

In other words, the emphasis of security by the AU must focus on human security and 

as such, human beings and their complex social and economic interactions should remain the 

central unit to be preserved other than the state. This is important because safeguarding 

individual rights and empowering humans to overcome non-traditional threats such as poverty 

and diseases are indispensable for development. Again, protecting humans from traditional 

threats such as the military and expanding people’s vital freedoms are also central to the 

concept of human security. It is important to indicate that human security does not in any way 

supplant state security, but rather complement it. Indeed, states in Africa still remain legitimate 

entity to provide security but they should do so with the larger society particularly the civil 

society in improving the security of humans to secure their freedom and end their suffering. 

Contrary to the realist’s notion that the state should be secured because it provides a basic level 

of order that permits societies and individuals to pursue their own conceptions of the good life, 

state security in Africa is not a sufficient condition for human welfare. African states often fail 

to provide the requisite security to their populace. Most often, they are even the source of 

insecurity and threat to the lives of their masses. As the multitude of violent conflicts and 

extreme poverty demonstrates, states in Africa cannot be secure if people's security is at stake. 

But neither can people be secure in the absence of strong, democratic and responsible states, 

as the multitude of collapsed states in the world illustrates. In other words, human security 

deprivations can undermine peace and stability within and between states, whereas an 

overemphasis on state security can be detrimental to human welfare.  

 

The focus on state-centrism in fighting terrorism in Africa should therefore allow for 

critical analysis of the socio-politico-economic and historical contexts in which terrorism 

occurs. This would help the AU to develop its own concept of terrorism and consequently, 

device workable strategies to prevent and counter it. Indeed, the existing AU concept of 

terrorism is nebulous, vague and enmeshed in an unending discussion with which, who and 

what constitutes an act of terrorism. Hence, countering terrorism has been extremely difficult 

for the AU, governments and policy makers in Africa. Because of this complexity, countering 

terrorism is usually perceived as warfare usually achieved through military operations. The AU 

can be more effective to counter terrorism when it understands the context in which terrorism 

occurs as well as the actors involved both state and non-state actors alike. 
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8.4.2. Building an African Counterterrorism Institutional Structure 

Second, designing a CT programme is both necessary and sufficient conditions for 

efficient and effective counterterrorism on the continent of Africa. Thus, the development of a 

continent-wide comprehensive CT programme is strongly recommended for the African 

continent to serve as a common hub to counter terrorism. The CT programme would be useful 

to provide the institutional framework for collective action against terrorism. This framework 

would help to coordinate collective action and what form that collective action should take. 

Member states must be willing and unconditionally surrender some of their sovereignty to the 

AU in supporting the CT programme. Indeed, the universal membership of and signatory to 

the CT programme is important for the success of the programme to fight the scourge of 

terrorism in Africa. The design of the CT programme must emerge from Africa particularly to 

reflect the unique peculiarities, aspirations, norms and values of the African continent. In other 

words, the CT programme must be designed, owned and implemented by the AU in 

conjunction with member states (which are parties to the CT programme) and civil society. 

This programme should have clear goals, aims and mode of operation consisting of both hard 

and soft approaches (military and stabilisation mechanisms). The foremost concern for this CT 

programme should be human security and how preventive measures could be instituted to stem 

the tide of terrorism in Africa. This CT programme must inform and guide all CT relationships, 

partnerships and collaborations in Africa. Indeed, all support relating to counter terrorism in 

Africa such as financial, logistical, intelligence sharing, operational tactics, and technical 

support must be channelled to the Defense and Security Division (DSD) of the AU. In other 

words, this CT programme must be fully coordinated, commanded and controlled by the AU.  

This is how the programme is envisaged to be managed and operationalised; 1). The 

DSD is the department to manage all CT programmes in Africa. 2). The African Centre for the 

Study and Research on Terrorism (ACSRT) is the centre to lead the selection of where CT 

programme activities and implementation are needed in Africa. 3). There should be an 

Ambassador for the CT programme stationed at the DSD and Ambassadors for each member 

state which are party to the CT programme. These Ambassadors (for both the DSD and member 

states) are to be supported by the civil society, military chiefs, security and finance ministers 

of state parties to oversee and manage in-country implementation of the CT programme. 4). 

There should be a dedicated CT fund to finance all activities of the programme (this is 

explained further in the next point). 
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The table below summarises how the CT programme should be managed and 

operationalised;  

 

Table 2. Operational Structure of the Counterterrorism Programme 
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the Director / 

Ambassador for CT 

who is accountable 

to DSD. 

 

 

 

Figure 4. Organogram of the Counterterrorism Programme 
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8.4.3. Establishment of the Counterterrorism Fund 

Third and finally, the success of the CT programme in Africa is anchored on a dedicated 

fund purposely gathered and reserved for CT related activities. Hence, it is strongly 

recommended that the AU sets aside a dedicated CT fund which ought to be different from the 

general African Peace Fund (APF), to finance counter terrorism in Africa. This implies that 

Africa must frontally address the CT finance constraint of continued dependence on external 

financial support. There ought to be a consolidated flow of a significant amount of domestic 

financial resources from various sectors in Africa to finance counter terrorism related activities. 

Dependence on external resources for CT in Africa is counterproductive more particularly 

when Official Development Assistance (ODA) to Africa has been consistently declining since 

2011. Africa should exude self-reliance in the fight against terrorism in Africa. This, however, 

does not discourage meaningful and technical value-driven partnership to counter terrorism in 

Africa. The AU must look inwards in raising the required financial resources for continuous 

and effective financing of CT related activities. The several sources that African states can 

domestically mobilise resources include first, broadening the tax net / base to include the larger 

informal sector. This also implies that excessive granting of tax exemptions, particularly for 

Multinational Corporations (MNCs) engaged in extractive activities, must also be revisited 

both to increase available tax revenues and improve perceptions of fairness of tax systems. This 

requires efficient and strong institutions to oversee tax administration in Africa. Second, the 

AU can set up Remittance and Voluntary Contribution (RVC) fund supervised by the African 

Development Bank (AfDB) to help support counter terrorism. Third, African countries must 

focus their attention to rationalise government expenditure and arrest illicit capital flight. To 

achieve this, adequate awareness among African policy makers and stakeholders must be 

created; proper institutional frameworks must be developed characterised by greater 

transparency and accountability; and international financial institutions must be engaged to 

strengthen global regulatory frameworks. 

In fact, the mobilisation of this fund would be more successful when major economic 

powers in Africa such as Nigeria, South Africa and Egypt commit fully to the CT programme. 

It is imperative that these powers consent to the collective action of the AU and consequently 

support the mobilisation of the CT fund. Indeed, all member states of the CT programme must 

cooperate and commit themselves to paying the required dues for counterterrorism in Africa. 

Membership of the CT programme must be conditioned on a state’s willingness to comply with 
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the structure of DSD and payment of dues. Refusal and/or failure of a state party to pay the 

required CT dues must attract punishment of expulsion from the CT programme. It is strongly 

recommended that DSD should use the CT fund to solely finance the CT programme. DSD 

should only disperse funds for the implementation of the CT programme only after a proper 

advice is given by the ACSRT and endorsed by the DSD Ambassador (for CT programme in 

Africa) and state parties’ Ambassadors, civil society groups, military chiefs and economic / 

finance teams.  

8.5. The Contribution of the Study to African Security (Counterterrorism) 
Scholarship 

 This study contributes substantially to scholarship on counterterrorism in Africa.The 

review of literature clearly showed that CTS and NRA (security governance) had not been 

extensively explored in Africa. This study has filled that gap in some valuable ways. First, this 

study utilised CTS concepts and methods to explain terrorism and counterterrorism in Africa 

and Mali to be specific. Even though scholars such as Jackson, Blakeley, Stohl, Toros, 

Gunning, Schmid, Jongman, Jarvis, Breen-Smyth, Eamon, Scott and Murphy have researched 

and written on CTS with emphasis on broadening and deepening the discourse on terrorism, 

their ideas have not been sufficiently applied to counterterrorism approaches in Africa and Mali 

in particular. Building on the ideas of these scholars, this study has demonstrated that the wider 

context of social, historical, political, economic, cultural, ideology, institutions and human 

security should undergird the discourse on terrorism and counterterrorism in Africa and 

especially, Mali. Again, the study emphasised that the debate and conversation about terrorism 

in Africa should include state violence or state terrorism, violent counterterrorism and 

structural violence. There are few noticeable African CTS scholars such as Solomon (2013) 

Makinda (2006), Botha (2008) and Mickler (2010) who denounce the state-centric approaches 

to counter terrorism in Africa. In advancing their position to a specific case study, this study 

has shown that the departure from the traditional military strength to having good security 

governance mechanisms and institutions would help Mali in the prevention of terrorism within 

its territorial confines. The knowledge derived from this study would guide future African 

security researchers to apply CTS methods to explain terrorism and counterterrorism in other 

African countries such as Nigeria, Algeria, Libya and Somalia. 

Second, the empirical research work is indeed unique: no other researcher has carried 

out a study of such depth within African security scholarship (counter-terrorism) by critiquing 

the existing AU counter terrorism framework within the frameworks of NRA (security 
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regionalism) and CTS. More importantly, the argument that the AU (as a continent-wide body) 

should be the most effective level of governance for countering terrorism in Africa is ground-

breaking. This argument has been forcefully made in this study because the AU can act to 

mediate external interests, coordinate transnational activities and mitigate the failings of states. 

To date, the work produced by other researchers on counterterrorism in Africa such as Cilliers 

(2006), Ogbonnaya (2014), Ogujiuba (2014) and Stiegler (2014), has largely focused on the 

need to empower member states to fight the scourge of terrorism within their territorial borders. 

Thus, sovereignty of states is often prioritised and the strict adherence to the principle of 

subsidiarity by the AU and the RECs in times of crisis is usually the norm and practice. This 

research, on the other hand, differs and argues that the AU should have the leverage to fight 

terrorism within the spirit of collective security action. Even though the AU has some collective 

security mechanisms such as the Non-Aggression and Common Defence Pact and the Common 

African Defence and Security Policy (CADSP) which emphasize the need for member states 

to cooperate and collaborate to fight terrorism, the political will and commitment to achieve 

this collaboration is often lacking. Building on this collective security action drive, the specific 

counterterrorism model produced at the end of this research - The Operational Structure and 

Organogram of the Counterterrorism Programme – encapsulates what needs to be done to 

counter terrorism in Africa and Mali to be specific. 
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