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Abstract

Terrorist attacks have grown to become more inteénseecent years with over 80% of these
attacks, in 2015 alone, occurring in Africa. Couetr like Somalia, Kenya, Mali, Nigeria, Egypt,

Tunisia, and Libya are notably the ‘hot spots’ &ftml terrorism as terrorist groups even outside
Africa have links to one or more of these countri&ace 2002, the AU rolled out an Action Plan
for the Prevention and Combating of Terrorism inigef. This plan of action was intended to show
the commitment of African leaders to dealing wittd a&radicating terrorism on the continent.

However, incidents and fatalities from terrorismvbeacontinued to be recorded in Africa. While
some scholars have challenged the political wilAéican leaders, others point to the problems of
poverty, good governance, human rights abuses, rdedelopment and lack of democratic
participation, as the reasons for the increasederaf terrorism on the continent. This paper
examines the AU’s Counterterrorism Plan of Actiord ashows that a robust counterterrorism
framework is already in place but the AU has berable to provide the political cohesion and
unity of purpose required for sustaining the regiboooperation needed to combat terrorism on
the continent. It argues that the challenges ofaeal cooperation, within the economic, political

and security dimensions have crippled the effoftehe AU in combating terrorism on the

continent, resulting in significant implications fiomplementing the counterterrorism framework.

KEY WORDS: African Union, Terrorism, Counterterrorism, Regabn Cooperation and
Constructivism

Introduction

Africa continues to be the target for terrorism ansurgency led largely by Islamic militants
(Maina, 2015). Although some scholars argue nargrdiét terrorism is not as wide spread as the
media makes it out to be in Africa, given that magrrorist activities take place in limited areas
like Mali, Nigeria, Sudan, Somalia and the DRC (@asll, 2013), terrorism has a tremendous
impact on Africa’s populations and is undeniablye af the most intense challenges facing the
continent claiming thousands of lives, causing rdetibn of state infrastructure and private
property (Simon, 2016). Many observe that abjestepty, official corruption, ethnic, political and
religious tensions make the continent terrorisrarfly and offer very attractive destinations for
terrorists organizations (Dagne, 2004). Scholi&es\Worcester (2015) point out that the problem
is compounded by the enormous size of a contin&htstrong traditional Islamic presence, along
with a mosaic of societal structures that are istneases misunderstood. Despite being plagued by
poverty, disease, chronic instability and terrorishirica is a continent of growing economic,
social, political and geostrategic importance nithstanding the level of terrorism in Africa which
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is an indication of the presence of local, regiomadl international actors comprising the global
insurgency (Berschinski, 2007:17). Although temsori is not necessarily caused by socio-
economic problems alone, there is always a clearlation between relative deprivation, the
awareness and politicization of absolute depriva#ind radicalism (Taspinar, 2009:76). The desire
for Africa to have a peace that is protected anthtaimed by Africa (Mazrui, 1967) is not recent,
as the continents leaders have long sought to tade responsibility for their security and
development with the belief that African regionagjanizations could, potentially, be better suited
to respond effectively and efficiently to peace astturity threats within its region (Jentzsch,
2014:1). Promoting integration is considered onehef most important elements of a long term
strategy of conflict prevention and stability sgérening (Voronkov, 1999) as such several
regional and bilateral efforts have been made, buitlitary and civilian, to build regional
intelligence, military, law enforcement and judlaiapacities, strengthen aviation, ports and border
security, stem the flow of terrorist financing acwolunter the spread of terrorism (Ploch, 2010:1),
though with relatively low success rates in theticamt. Scholars like Fulgence (2015) point to the
lack of genuine regional integration, in spite lné foroliferation of regional organizations over the
years, and argue that the difficulty of promotiregional integration, addressing violent conflicts,
increasing intra-African trade, and networking &fm interdependence, has greatly contributed to
the slow pace of curbing the threat of terrorisnAirica.

The AU has been intensely criticized for its lasklr performance in dealing with terrorism in the
continent and has come under increasing pressuteaioproactively with the issues that produce
and sustain both regional and external terrorigats (Davis, 2013). It is within these criticisms
that some have argued that there is an absencealfcg framework to deal constructively with
the threat of terrorism in Africa while ignoringettdeeper issues relating to regional cooperation
(Gabrielson, 2011:10). It is in response to thitiatsm that this paper, using the constructivist
theory of regimes, argues that the problem is m@t&bsence of a policy framework but the absence
of genuine regional cooperation aimed at integnagiod enhancing unity. The threat of terrorism is
no doubt still spreading in Africa and groups couné to exploit the fragility of the continent
(Williams, 2016), there is therefore need more thaar before for AU member states to show
more commitment to integration because the trai@ratnature of the threat only reinforces what
we already know, - the indispensible need foramaji cooperation! This paper presents a brief
overview of the AU’s counterterrorism frameworkgioow that a robust plan of action exists and
then examines the nature and challenges of econgmoittical and security dimensions of
cooperation among the AU member states to showtheviack of cooperation and integration in
these areas limits the ability of the AU to implemits robust plan of action aimed at dealing with
terrorism.

Theoretical Framework

The major philosophical traditions of internationalations, realism, liberalism and constructivism
all prescribe solutions to the security dilemmathe international system, but liberalism and
constructivism particularly focus on the developimeh security communities as a means to
overcome the security dilemma (Thiam, 2008:1). Withese traditions, we have the power-based
theories of realism, interest-based theories ddréitism, and the knowledge-based theories of
constructivism. Power-based theories focus on thpoitance of relative gains and security
concerns to rational agents and argue that thekdison of power and the presence of anarchy,
that is the absence of an authority to enforce reotial obligations, are paramount (Bevir,
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2007:802). Interest based theories of internationaperation focus on the ability of self-interelste
rational agents to overcome collective action diteae and focus is on the role of
regimes/institutions in shaping preferences andititing cooperation (Bevir, 2007:802). Finally,
Knowledge-based theories of Constructivism empleadize role of identity, which helps shape the
rational choice that utility maximizing actors wduhake and influences the normative patterns of
international politics (Tarzi, 2003:36). Construgdt theories of cooperation and integration
identify “ideas, norms, identities and discoursssideational drivers of regionalism” (Borzel,
2016:10). For them a security community is formgdabgroup of states who no longer consider
force as a means to solve conflict and agree thikgctively shared meaning structures, norms and
values are important for a regional identity thetifftates mutual trust and renders armed conflict
inconceivable (Acharya, 2001). For them, the iraomal system is a set of ideas, a system of
norms created by a given people for a particulap@se, which are not static but can undergo
processes of changes (Thiam, 2008:15). Constraotidxamines international relations from the
perspective of individual values, thoughts and sdieaa broader context (Barnett, 2011:160) and
argues that it does not exist outside the realinuofan consciousness but must take into account
the actors ideas and beliefs as well as the irtierec (Barnett, 2011:160). It also allows for
consideration of non-state actors as players ratier just state-to-state relations of traditional
diplomacy (Barnett, 2011:160). Regionalism is sesnsomething constructed and constantly
reconstructed by collective human action (Gavud)7207). Actors beliefs about each others
rationality is summed up as common knowledge arsdkimowledge constructs what they consider
as truth and specific cultural forms like normgesu institutions, conventions and ideologies dre a
made up of common knowledge (Gabrielson, 2010Qa&pstructivists, emphasize the importance
of a shared identity for a successful regionaliseaning that where the shared identity is not
sufficient, regionalism may not succeed (lbrahi®1@&17). This paper anchors its arguments on
the constructivist theory, because it providesamfwork for understanding the actual patterns and
realities of the nature and state of cooperationrajtAU member states in order to show that it is
not the absence of an effective framework for cedatrorism, nor a lack of interest to deal with
the threat of terror, that is the problem, butdbsence of genuine regional cooperation among AU
member states that is making the AU framework éamterterrorism difficult to implement.

Methodology

This paper examines the provisions of the AU fraowwfor counterterrorism which is a
combination of the 1999 OAU Convention on the Pnéiem and Combating of Terrorism, the
2002 African Union (AU) Plan of Action on the Prenien and Combating of Terrorism and the
2004 Additional Protocol to the Convention on tlievention and Combating of Terrorism. It then
examines the provisions against the four (4) mllaxf the United Nations (UN) Global
Counterterrorism Framework, to show that the AU pasvisions within its framework that
comply with international expectations for actiarasst terrorism. It then turns to the thorny issue
of regional cooperation and identifies the chalEngf regional cooperation under three broad
categories namely: economic, political and secutitgensions, to show how the lack of political
cohesion and unity among African States within ¢hesre dimensions of cooperation make the
AU framework inoperable. It specifically shows htlwese challenges impact on issues regarding
funding, norm compliance, border policing, intedligce sharing, tracking terrorist financing and
coordination and engaging the continents RegioeahBmic Communities (REC’s), all of which
are identified as critical to the war on terrorismthe continent. This paper relies largely on
existing official documents of the African Union (3 the Organization of African Unity (OAU)
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1999 Convention, the AU Plan of Action for Coungerbrism, the UN Global Counterterrorism
framework, extant literature on the subject, jolgrdicles and reports from credible institutions
such as the Institute for Security Studies (ISS)itddl Nations (UN), the African Union (AU) and
documents of other relevant sub-regional orgarinatin the continent.

Literature Review: Regional Cooperation in Africa

Broadly speaking, mainstream theories recognizéx@uoir interdependence as a critical driving
force for the occurrence of regional cooperation they also add that increased economic
interdependence does not automatically result aneased regional cooperation or integration
(Borzel, 2016:16). While some debate about whetherot the drivers of regional cooperation and
integration lie within or outside the region (Sdoksm and Sibragia, 2010), others argue that the
main drivers for regional cooperation and integratnave been material gains that states expect to
get from trade with each other. These gains incluelduced transaction costs, policy externalities,
economies of scale, technological innovation dugréater competition, more foreign investments,
and direct economic and political weight in intdioaal markets and institution” (Borzel, 2016:2).
Regional cooperation and integration has taken ew dimensions in international relations
especially following the Cold War (Gavua, 2007)giR®eal integration leads to increased growth
and development through trade and investment (V&@&1:19). However, the conditions under
which regional integration will be successful irtduthe following, significant economic gains
from market exchange within the region, fulfillmeoit supply conditions that include situations
under which political leaders are committed to awsmdating demands from regional institutions
at each step of the integration process and a b@mJeading country within the region seeking
integration that can manage regional interactiod eoordinate rules, regulations and policies
(Gavua, 2007:9). States do not always have alfgbeurces to cope with the increasing complex
global environment and so need to come togeth@niconomic alliance or network based on
cooperation, flexibility and shared interests abgbctives (Agbonkhese, 2014:373).

There is a widely accepted belief that regionagnation has the potential to contribute to growth
and development in Africa (Gumede, 2011:254). Hawethe high dependence on industrial states
for development capital, raw materials and techgplbas served both to promote and hamper
progress towards integration making the contineifterable to external economic influences thus
impeding regional cooperation (Ravenhill, 1979:23fyican integration has its ideological roots
in Pan-Africanism, that is, a political and cultupgnenomenon that regards Africa, Africans and
African descendants all over the world as a urse(tebe, 2004:5). The idea of Pan-Africanism has
been around for centuries and is the driving fdrelkind the idea of African unity (Murithi, 2005).
Pan Africanists believe that African regional ingpn promotes economic growth, alleviates
poverty and maintains peace and security amongafrStates (Tamura, 2008). However, despite
past and current efforts targeted towards intemmatisub-regional, regional and continental
experiences show that the failure can be traceletdnability of the political elites to connecteth
agenda of integration to the general issue of @&ini Renaissance’ (Gumede and Oloruntoba,
2015:2). Regional cooperation among African States been more on paper than experienced in
reality, as there appears to be a gap betweenygbiétoric and programme implementation, hence
evidence does not reflect the policy rhetoric witetomes to AU’s counterterrorism framework
(Taylor, 2015:332). Although all African States eags interest in regional cooperation, they have
not demonstrated enough commitment but have focomed on their narrow national preferences
rather than the collective interest of the AU.
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Evidence of an African Union (AU) Counterterrorism Framework

The United Nations (UN) General Assembly in 2006f@dd a Global counterterrorism framework
within which the UN Counterterrorism Implementatidiaskforce (CTITF) operates. The UN
framework is a unique global instrument creategribance national, regional and international
efforts in counterterrorism (UN CTITF, 2017). Acdorg to the UN, this framework is anchored
on four (4) robust pillars namely: Addressing tloaditions conducive to the spread of terrorism,
Preventing and combating terrorism, Building statepacity for strengthening the role of the
United Nations, and Ensuring human rights and tife of law (UN, 2017). The AU was borne out
of a continental desire to have a more robust fremnle different from the OAU that existed at the
time. Its framework for counterterrorism deriveonfr the 1999 OAU Convention on the
Prevention and Combating of Terrorism supplemebtedn additional protocol, and the 2002 AU
Action Plan for the Prevention and Combating ofréesm. While this trio forms the bedrock of
the framework, there are several other mandateé<dmtribute to this framework such as the 2010
mandate of the AU Special Representative for Caterterism and Cooperation. The 1999 OAU
Convention contains clear commitments of membdesti criminalize terrorist acts under their
national laws, condemn all terrorist acts, methanas practices, and reject, in very strict termis, al
forms of extremism and terrorism in whatever gi®&U Convention, 1999:206-207). In 2002,
the AU Plan of Action specified practical countem@&ism measures that substantially addressed
Africa’s security challenges, including measuresiieas of police and border control, legislative
and judicial measures, financing of terrorism ardhange of information (AU Plan, 2002). In
2004, the AU adopted an additional Protocol totB89 Convention that recognized the growing
threat of terrorism in the continent and its insieg nexus with drug trafficking, organized crimes,
money laundering and illicit proliferation of smaltms and light weapons. Furthermore, in 2010,
the AU Special Representative for CounterterrorSooperation was appointed and in 2011, the
African Model Law on Counterterrorism was developedassist Member States in harmonizing
domestic counterterrorism legislation and implerimgnthe provisions contained in the various
continental and international counterterrorismrimsients, including the 1999 OAU Convention
and its related Protocol. In 2004, the AU estaklisthe African Centre for the Study and Research
on Terrorism (ACSRT) in Algiers to serve as thetwnpoint for information and research on
terrorism in order to build capacity. The ACSRTrésponsible for organizing and coordinating
functions aimed at improving counterterrorism céjes: and cooperation among AU member
states. It seeks to create a highly integrated ortvof RECs and States that could create a
platform for wider international cooperation (AU [et, 2004). The ACSRT also aims to educate
AU members about the threat of terrorism in Afrigapvide capacity building assistance to
enhance national and regional capabilities, craeateechanism for all member states to access
expect guidance, build a database to facilitatesttaging of intelligence and other terrorism redate
information, harmonize and standardize domestialldgameworks with AU and international
counterterrorism frameworks, disseminate countemism research across the continent (AU
Report, 2004).

In 2014, the AU convened a Heads of State-levet®ead Security Council (PSC) Meeting in
Nairobi, Kenya and tasked the PSC with the respditgito establish a Counterterrorism Fund
and convene an annual AU Coordination Forum to dioate efforts in counterterrorism
(UNOAU, 2017). The PSC also called for the estdisiient of the specialized joint
counterterrorism units at the sub-regional levehimithe framework of the African Standby Force



International Journal of Peace and Conflict StudiegIJPCS), Vol. 4, No 2, December, 2017.
Website: http://www.rcmss.com. Also available ontie at www.academix.ng:ISSN: 2354-1598(Online)
ISSN: 2346-7258 (Print)

Dodeye Uduak Williams, 2017, 4(2):1-19

(ASF) and, the African Capacity for Immediate Rewmm to Crises (ACIRC) pending the
achievement of the ASF (PSC Report, 2014). The ISakson Liaison Unit (UFL), the
Nouakchott Process, the Committee of Intelligera Security Services of Africa (CISSA) and
the African Centre for the Study and Research amofism (ACSRT) are all existing efforts to
enhance legislation, intelligence sharing, openatiacapability and coordination in dealing with
the threat of terrorism in the continent. The AUs@&mibly decision to establish the African
Mechanism for Police Cooperation (AFRIPOL) to ertwmrinterstate police cooperation in
addressing transnational crime has also been eswidig the PSC Council. Externally, the
UNOAU assists the AU in operationalizing the demisi of the PSC and in ensuring coordination
with the relevant UN agencies, and other sub-regdiarrangements (UNOAC, 2017). In sum, the
AU framework has specific provisions for police ahdrder control, legislative and judicial
measures, suppressing the financing of terroristohange of information, coordination at the
regional, continental and international levels, tioée of the commission and the role of the
ACSRT (AU Plan, 2002). These provisions create husb framework that accommodates
measures targeted at addressing the conditionsicimecto the spread of terrorism, preventing and
combating terrorism, building states capacity ftsersgthening the role of the UN, and ensuring
human rights and the rule of law (UN, 2017), ireliwith the four (4) pillars of the UN Global
counterterrorism strategy.

The African Union (AU) and the Rhetoric of RegionalCooperation

a. Economic Cooperation among AU countries

Regional economic cooperation aims to find possimeas of partnership in the search for
sustainable economic development. African statee hadong history of cooperation in the area of
economic issues. Almost all Africa’s sub-regionaanizations grew out of economic partnerships
as the origin of regional cooperation was purelgnecnic. Some of these include the Economic
Community of West African States (ECOWAS), the Emmic Community of Central African
States (ECCAS), the Intergovernmental Authority avelopment (IGAD), the South African
Development Community (SADC), the Arab Maghreb WnfoMA), the East African Community
(EAC), the Common Market for Eastern and Southefnicé& (COMESA), and the Community of
Sahel-Saharan States (CEN-SAD). Although therebess some success in regional economic
cooperation, it has not been on the anticipatetk smthese arrangements have failed to produce
the desired level of continental economic perforoearAfrica is described as a region with the
highest density of economic integration and cod@rarrangements but as Sako (2006:iv) rightly
observes, the poor economic performance is dugattequate political will and commitment to the
process, high rate of conflicts and political ifslity, poor design and planning of regional
integration arrangements, proliferation of schenmeadequate funds and marginalization of key
players from the entire process.

According to Gonzalez (2015), there are a lot ut@tgd prospects to be tapped through regional
integration in Africa, to deliver poverty reducticand development benefits. Regional trade
integration has long been a strategic objectivedfaca, yet despite some gains in removing tariffs
within regional communities, the market still remmiextremely fragmented and a range of non-
tariff and regulatory barriers still raise transactcosts limiting movement of goods, services,
people and capital across borders thereby hindegitmnomic integration (Gonzalez, 2015).
Although some like Massoud and Magee (2009) firat thade has a statistically significant but
very small positive effect on political and econongiooperation, economic cooperation in the
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continent has been in the form of trade agreemants partnerships taking place within and
between sub-regional groupings of the Regional Beoo Communities (REC’s) which are seen
as the building blocks to achieve the goals of entio cooperation (Agbonkhese, 2014:360-361).
However, as Geda and Kebret (2007) posit, prolifeneof REC’s breeds inefficiency, duplication
of roles and confusion and the biggest challengeotiperation in this issue area remains that of
overlapping membership of the REC’s. They obsenet $51% out of the 53 member states belong
to at least two (2) REC's, 34% belong to at lehstd (3) REC's, 13% belong to at least 4 REC's
and only 7 are in one REC. Again, uncoordinatedcjgd in one REC lead to spill over problems
for the rest of the continent as evidenced by t@®®AS Protocol on free movement of persons
goods and services. While the ECOWAS protocol gsemt policy for West Africa, it has created
an avenue that criminals exploit to facilitate erbsrder trafficking (Onuoha, 2013:5).

Freezing of terrorist finance and confiscation sdets appears a more effective measure than trade,
investment or transport sanctions (Bayne, 2001ut) AlJ member states have been unable to
intercept terrorist finances within and acrossrtibeirders despite being committed, on paper, to
measures of freezing terrorist assets. Reportisgtutions, in member states, do not have the
capacity to identify suspicious transactions relate terrorist financing, and so terrorists groups
take advantage of large informal cash-based eca®ini fund their activities (Financial Action
Task Force (FATF), 2013: 5). Also, security andveillance at various national borders are weak,
compounded by numerous unofficial border cross tpaiasulting in the infiltration of terrorists
and illicit Small Arms and Light Weapons (SALW) (FR, 2013: 6). Again, domestic interagency
cooperation and collaboration as well as infornmasharing among members states remains weak
creating an enabling environment for the illicavil of cash and illegal SALWs across state borders
without being detected (FATF, 2013: 6).

b. Political Cooperation among AU countries

The challenges of economic cooperation in some \spikover into political cooperation because
economic relationship underpins and constraingipalirelationships (Armstrong, 2010). Political
cooperation covers a spectrum of activities randgmogn peace accords, ceasefires, economic
linkages and verbal support (Reuveny, 2003). Netsvof political cooperation exist to provide a
considerable degree of coordination among govertsnéHamilton, 2012:144). The major
hindrances to regional political cooperation iniédris political instability within AU member
states occasioned by bad governance and corrugtidra lack of respect for the constitution and
the rule of law, all of which are symptoms of leadiép and institutional failure (Owoye and
Bissessar, 2015:1). Africa has been home to at#iniam regimes that profess democracy and yet
continue to adopt unconstitutional changes of guwent, hold on to power unnecessarily and
even kill their citizens to do so, thus creatingtmcted violent conflicts around the continent,
exacerbating ethnic, political and religious tensidy exploiting them for political gains. The
weak institutionalization of democracy constraihg ttapacity to structure electoral rules and
ensure compliance by political players, and thipases a heavy toll on efforts at democratization
(Omotola, 2011:9) and contributes to protractedlos around the continent. The recent event in
the Gambia, a small state in West Africa, regardimg refusal of the former President Yahya
Jammeh to hand over power to the duly electedgeasi- Adama Barrow is a case in point.

Conformity to the norms of the AU, particularly pest for the rule of law, and the general norms
of counterterrorism are necessary for effectivadalohg with terrorism. As Whitaker (2010:642)
rightly posits, government policies at the natioleakl are the foundation of global (and regional)
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counterterrorism efforts. Although AU member stateggee that “terrorism cannot be justified
under any circumstances and consequently shoutdobated in all its forms and manifestations,
including those in which the states are involvagay or indirectly, without regards to its origin
causes or objectives” (OAU Convention, 1999:2063ythave often been found to run contrary to
these stated commitments, and have themselvesmspdngrrorist activities in the continent. Bad
governance, abject poverty and official corruptialgng with other factors, have created failed
states dominated by ethnic and religious groupls wiieven access to economic rewards from their
economy; resulting in the abuse of human rights susdaining the conditions enable and sustain
terrorist activities (Young 2006, Dagne, 2004).

Political systems are the formal and informal pcdit processes through which decisions
concerning the use, production and distributiomesburces in any given society are made (Scott
and Mcloughlin, 2014:1). Within African states, thés a high level of structural imbalance and as
Raheem et al (2014:163) observes for Nigeria, umedistribution of natural endowments,
difference in climate and physical conditions amgkided institutional policies translate into ahon
uniformity of economic and political opportunitiés the regions large populations. The result is
varying political systems that make integrationficiifit. African states have different political
systems some are democracies, others are comstdltimonarchies, still others though
democracies operate autocratic or authoritariarimesg) Consequently, the perception and
definition of what constitutes an act of terrorismy differ from Sudan to Nigeria. Merging these
different political systems poses a challenge folitipal integration with significant policy and
counterterrorism implications for the AU.

The failure of AU member States to ratify somehaf protocols aimed at combating terrorism is an
indication of the paucity of political cooperatian the continent. Although the AU seeks to
achieve its policy goals through the adoption efaties, it does not have the power to force
member states to ratify its treaties and comply whieir provisions (Maluwa, 2012:1). The 1999
OAU Convention entered into force 6 December 2068 by 2012, ten years later, only 40
ratifications or accessions against 49 signaturese wecorded (Maluwa, 2012:26). While this
figure represents a majority, the timeline of fatifion suggests a rather slow pace of commitment.
It has been suggested that the OAU/AU treaties rliksty to be ratified and successfully
implemented are those that are least disruptivihefdomestic legal structure and preferences of
member states (Maluwa, 2012:28). This has sigmifiégaplication for counterterrorism efforts,
because where many AU member states do not makeylermtmmestic changes to help absorb the
necessary legislation and institutions, dealindiwétrorism on a regional level will continue to be
difficult.

The allegiance of North African countries to theaAr_eague (LAS) creates institutional overlaps
and some level of divided loyalty. Algeria, Egyptidan, Libya, Mauritania, Morocco, Somalia,
Sudan, and Tunisia are members of the Arab Lealgggpt is supposed to be a sub-regional
hegemon in North Africa with responsibility to cdorate and enhance cooperation, Algeria is host
to the ACSRT, Somalia is home to one of the desidterrorist groups in Africa -Al-Shabbab, and
Libya in recent years is experiencing a rise iarst terrorism with the presence of Al-Qaeda in
the Islamic Maghreb (AQIM) in the region. Althoutie AU and the LAS have had consultations
on political, peace and security issues in orderstengthen their political dialogue and
institutionalize their cooperation (AU, 2015) tayiit terrorism, this overlap, which ought to
enhance counterterrorism efforts has some contstram most of these North African countries
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belong to the severe category of the index of tbigi€al Violence and Terrorism Risk (Bordas,

2015:202). For instance, despite the collaboratibthe United States with Africa, it has been
observed that Libya, Morocco and Algeria contrilbufeghters to the Jihad against, what they
referred to as, ‘infidel’ American forces in Ira@ECD, 2012:21). Different norms and values
govern both regional organizations and integrat®impossible if member states are trying to
belong to the two at the same time. Another caspoint is in the approaches to sanctions in
regards to interference and non-interference in eftim affairs of member states in

counterterrorism efforts (see Hellquist, 2014).

C. Security Cooperation among AU countries

Security cooperation here refers to any state aotem that is intended to build defense
relationships and promote African Security intesg®ickman, 2015:5). Although most regional
and sub-regional organizations originally emergeth ypurely economic objectives, their scope
and agenda have progressively expanded as marlyesé torganizations have broadened their
mandates to include the promotion of peace, sgcaritl stability in their sub-regions (Meyer,
2011:10-11). Consequently, these regional and sgimmal organizations are the primary units of
security and conflict management for the Africamtament (Malan, 1999). One important issue
area of the AU is the establishment of collectieeusity system aimed at promoting peace and
security as a necessary requirement for the camtrgevelopment (AU Constitutive Act No. 17
Paragraph 8) and, in the words of Moller (2009:the African security architecture developed by
the AU envisages a considerable outsourcing of oresipilities to the various sub-regional
organizations”, because it lacks the capacity tmaga armed conflicts and other security
challenges in the entire continent on its own.

Without sufficient power to control and coordindbeir members, regional institutions will lack
the ability to increase accountability, transpayemnd efficiency (Meyer, 2011:35). Jentzsch
(2014) observes that having access to necessawcfal, material and logistical resources has
been a major challenge for regional peace and isg@perations in Africa as these areas have
often exposed the dependence of African statesheninternational community to act in their
crises. About 70% of the AU Commission is fundedebsyernal donors (Allison, 2014), and ‘he
who pays the piper dictates the tune’. The AU buidge2014 for instance was just US$308
million, a sum very inadequate, to tackle the uasichallenges and perform relevant duties in the
continent (Allison, 2014). Member countries do montribute enough, and South Africa and
Nigeria contribute far more than is fair (Alliso@014). As long as member states financial
accountability remains limited, the AU will not bable to monitor and control effective
implementation of regional policies nor will it ladle to reduce the scope for political leaders to
prioritize individual over collective interests (ly&r, 2011:35).

Furthermore, while the AU commits itself to the lghb war on terrorism, some of its member
countries condones activities that run contrarghie commitment. Sudan has hosted a series of
terror conferences where al-Qaeda and about 2%0 teaders of terrorist organizations formally
agreed to a Jihad against the United States (Da0i3:10). Many African countries including
Sudan, Chad, Libya, Mali and Somalia are havenstdmorist groups, providing training and
launching attacks in the region. External groupe lihe Muslim Brotherhood, Hezbollah and
Hamas are alleged to have sought sanctuary in smnese countries (Davis, 2009:9) even
though as stated in the OAU convention “State Banindertake to refrain from any acts aimed at
organizing, supporting, financing, committing oritmg to commit terrorist acts, or providing
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havens for terrorists, directly or indirectly, inding the provision of weapons and their stockgilin
in their countries and the issuing of visas anddralocuments” (OAU Convention, 1999:208,
Article 4{1}).

Effective regional organization collective securigguires an arrangement where all member states
agree, as a collective, to reverse any threat pbgeh insider or outsider state against any of its
member states (Gebresilassie, 2012:3). Althoughighiges of security in Africa sometimes go
beyond the issue of ‘African ownership’ and mayuieg greater focus on the most appropriate
coordination of means and relevant actors at diffelevels, national, sub-regional, continental and
international levels (Luntumbue and Padonou, 20l4the AU still needs more security
cooperation to harness global benefits. The chgdlenof collective security is the greatest
hindrance to security cooperation in Africa and ifemts also largely in sub-regional efforts. For
instance, although ECOMOG has recorded huge suacesegepresents the first credible attempt at
a regional security initiative within Africa (Ibrah, 2008:8), it, like many other efforts at peace
operations, is plagued with several challenges ingndrom language differences, lack of
standardized equipment, arms and ammunition, ldcladequate logistic support, inadequate
resources to deal with humanitarian challengesr poordination with relief agencies to absence
of vital air-to-ground support assets and poor @&ed airlift capabilities (Khobe, 2000). These
challenges very easily characterize the AU’s segcanoperation.

A lack of hegemonic leadership is another probldat taffects security cooperation. Regional
collective security will only succeed if the domigoowers are involved whether it is West,
Southern, East or North Africa (Rugendo, 2013). étegns are necessary to shoulder the costs of
rule-making and enforcement while they in returntise rules for others to adjust to. Different sub-
regions have their own hegemons: Nigeria in WesicAf South Africa in Southern Africa, and
Egypt in North Africa; East Africa is the only regi without a clear hegemon (Meyer, 2011:29).
Gabon, Cameroun, Chad and Equatorial Guinea makasko regional leadership every now and
then (Erikson and Hagstromer, 2005). Nigeria andtlséfrica are named as regional hegemons
but they do not appear to have provided the nepedesadership that should foster deeper
integration in the region particularly with respedot security issues. This has provoked some
scholars to argue that the role of South Africa ldigkria in promoting regionalism in sub-Saharan
Africa was simply to form regional alliances to drate powerful states posing a threat in and
outside the region (Francis, 2006). Given that ltiheader security framework for collective
security in the AU depends on the sub-regional pgoand efforts, any challenge they have is
transferred on to the AU thereby making it difficab function effectively. While Regional
Organizations like the SADC, ECOWAS, ECCAS and IGAfave forged ahead with
institutionalizing elaborate mechanisms for conflrevention, management and resolution, in
coordinating activities in this realm, the AU hdswdy consolidated its strategic leadership role
within an institutional set-up that includes anawmative continental early warning system (CEWS)
and an African Standby Force (ASF) to tackle regi@ecurity concerns (Franke, 2010).

Challenges of Regional Cooperation and Implicationsfor AU’'s Counterterrorism
Framework

The challenges of regional cooperation highlighitethe previous section affect counterterrorism
efforts on the continent in significant ways. Thasgude, but are not limited to:
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a. Adequate Funding for Counterterrorism Efforts

Funding plays a crucial role in counterterrorisnthet national, regional or global level particwarl
in relation to police training, gathering intelligee, research, joint military operations,
peacekeeping, peace-building, tracking terrorisrice or passing legislation on terrorism. Where
cooperation does not manifest in financial committagthe AU will lack the wherewithal to
implement its counterterrorism framework. For Ins, the ACSRT, with its huge mandate for
the, much needed, terrorism research in the caritimeeds to be funded from “the regular budget
and extra budgetary funding sources mobilized iy ¢bmmission” (ACSRT/CAERT Report,
2017). The ACSRT is a key component of the framé&vior dealing with the threat of terrorism in
Africa. AU member states are expected to identiiyvithis research institution, engage personnel
for training, research and capacity building. Thisto enhance uniformity of knowledge and
expectations, and also help to harmonize the sgibfral practices that tend to put a strain on
collaborative and collective security efforts aape building and fighting terrorism. However,
many AU member states argue that they lack sufficiimancial capacity to fund their national
demands, and the order of priority is usually, ovsl before sub-regional, then regional. Financial
contribution to the AU is not treated as an immetaiority and this leads, invariably, to the over
dependence on external sources of funding. Thisribates to the challenge of prompt response
and timely implementation of decisions and policiEghting terrorism requires huge financial
resources, given the nature of the threat andatéstare not financially committed to this course
the AU will definitely struggle and no matter hoantastic the counterterrorism framework may
be, effective and timely implementation will remaimirage.

b. Norm Compliance

Scholars like Whitaker (2010:639) while examiningetlevels of compliance with the
counterterrorism regime in Africa observes, rightlyat even under international pressure, some
African governments have seized the anti-terrorisatoric while others have either been reluctant
or resisted the imposition of the regime. The la€kpolitical cooperation among AU member
states tends to affect the level of norm complianite terrorism legislation. Political cooperation
is expected to enhance norm compliance by harnmsnigovernment perception of the terrorist
threat, ensuring financial commitment of membersnake funding available, strengthening
domestic political institutions and reducing théluance of competing domestic constituencies
(Whitaker, 2010:640). In situations where statélsttacomply with expected behavior, the AU is
weakened and cannot implement its counterterropighicies. The international counter-terrorism
regime expects and requires countries to make taaunds in their domestic and foreign policies
(Sasikumar, 2010:615). Only when every state dbiss will it become possible for the AU, in
collaboration with the REC's, to implement the cuterrorism framework effectively.

C. Border Policing

The border is the first line of defense againstotégsm, and the last line of a states territorial
integrity (Spencer, 2007:110). While some scholege argued that colonialism has a lot to do
with the challenges of the borders of African Stgténuoha, 2013), others insist that the high level
of insecurity on African borders is a result of thay they are managed and less to do with colonial
mapping (Okumu, 2010:22). AU member states recegthie importance of policing their borders
in the fight against terrorism but many are noeetffely policing their borders. This situation
contributes to increased movement of small arms lghd weapons across national boundaries
(Onuoha, 2013) without being tracked. The weakmésgovernment along with the problem of
corruption among security agencies, saddled withrésponsibility, makes it easy for terrorists to
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cross borders and traffic sophisticated weaponsdaungls; and proliferate extremist ideas. Member
states inability to live up to their commitmentgolice their borders, makes it difficult for the AU
counterterrorism framework to function effectivelp. 2002 the United States initiated the Pan-
Sahel Initiative (PSI) programme to assist cousttike Mali, Mauritania, Niger and Chad on
implementation to protect their borders, combatot&m and enhance regional stability but there
has been very slow cooperation and coordinatiorherd is also the US-led Tran Saharan
Counterterrorism Initiative (TSCI) or Partnershif SCP) designed to strengthen regional
counterterrorism capabilities, enhance informasbaring and institutionalize cooperation among
the regions actors, fight smuggling and traffickipgomote democratic governance and human
rights (Pope, 2005). Despite all the domestic atdreal initiatives, where member states do not
cooperate, the AU is made to look incompetent.

d. Intelligence Sharing

Generally, the creation of an effective counteasm network requires that institutional (or s}ate
boundaries be broken down to enable free flow fafrination through the intelligence community
(Field, 2009:997). Terrorist activities often invelmore than one state (Fulgence, 2015) and so
given this transnational nature of terrorism araldbility of groups to plan and carry out actistie

in another state while hiding in one, intelligerst@aring among regional security agencies is key to
fighting terrorism on the continent. As Cline (20447) acknowledges, the need for sharply
improved intelligence cooperation both within Afticand by African countries, with larger
intelligence sharing systems, cannot be over enigdthsHowever, lack of political cooperation
hampers the effectiveness of intelligence sharlitg abduction and trafficking of human beings
by terrorist groups and the ease with which arredraifficked across state borders shows the weak
level of intelligence sharing among security forgeéfrica. This lack of cooperation compels the
security forces to depend on external informatiather than genuine intelligence. Where states
focus on their narrow national priorities at thepemxse of the region, terrorism will continue to
spread and deepen. However, where states workh&rgand share information and intelligence,
terrorists will not operate unrestrained within tdutinent.

e. Tracking Terrorist Finance and Coordination

Combating the financing of terrorism is a coreguiih counterterrorism, and rather than rhetorical
collaboration, strategies need to include realrivgonal and bilateral cooperation in the field of
intelligence sharing, police and judicial cooperat{Dalyan, 2008:137). Again, the transnational
nature of terrorism in Africa means that fundingmes from several sources including
transnational finance. It will take a great degesenomic and political cooperation to identify
businesses that are fronts for terrorism financintgrnational Convention for the Suppression of
Terrorist Financing, like other conventions andities, is expected to provide common norms of
operation, but as the Council on Foreign Relati¢2813:1) rightly concludes, although the
international community has used the strategy atking and cutting off funding for terrorist
groups, monitoring and enforcement of commitmeaisain scarce because some countries simply
lack the political will or governance capacity teat, especially, with non-state actors. The
objective of the 1999 UN Convention for the Suppi@s of Financing of Terrorism, is to
criminalize the provision or collection of funds ferrorists, prohibit the provision of funds, asse
or financial services to terrorists, and estabdidbquate identification and reporting procedures fo
financial institutions (Phillips, 2004:84) and ime with this, the AU plan of action proscribes
anonymous accounts, provides for the confiscatiomavable and immovable assets intended to
finance terrorism, establishes the need for firariatelligence and calls for training of personnel
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in charge of preventing and combating money lalindefLe Sage, 2007:48). However, despite
such elaborate provisions very few AU member stdtege adjusted domestic legislation to
accommodate these counterterrorism provisions rgakidifficult for the AU framework to be
efficient.

f. Engaging the continents Regional Economic Communés (REC’s):

Africa’s current integration landscape includeshei¢8) REC's that are recognized as building
blocks the AU depends on to achieve its objectimgte continent (UNECA, 2017). The greatest
challenge to coordination and cooperation is opgilag memberships and functions. This is
because, while political and strategic reasons beagiven for the multiplicity of memberships in
REC's, as the ECA (2004) observes, it tends to ctlthe goals of integration and leads to
counterproductive competition among member statddrsstitutions. Alves et al (2007) describe it
as a bowl of spaghetti that prevents integratiod essults in a complicated mix of political
commitments and institutional requirements. Althotge efforts of sub-regional organizations are
key to regional cooperation and integration, thegptmmes, goals and objectives of REC’s should
be tailored towards the general good of the refiormaximum efficiency and impact. It is only
then that the AU can surmount the challenges oflapping memberships to coordinate and
coherently implement its counterterrorism framewadrk addition, the differences in histories,
cultures, languages and levels of development iic&6 sub-regions amplify and contribute to the
challenges of regional cooperation and integrafitwkato, 2008), again making it difficult for the
AU to meet its broad objectives.

Conclusion

Terrorism in Africa is a transnational threat aad ©e tackled only by cooperation among member
states (Sasikumar, 2010). The AU has taken a apptbach anchored on a framework of treaties
aimed at countering terrorism which is based onl®#@9 OAU Convention, the 2002 AU Plan of
Action and the 2004 additional Protocol to the Gamtion. Together, these contain provisions
aimed at strengthening cooperation for countentesmo in Africa. The absence of strong
enforcement mechanisms within regional agreemeots\ventions or protocols (Whitaker,
2010:642), means that regional bodies, such ag\thedepend on the political will of member
states to fulfill its objectives and mandates. @ouently, without regional cooperation,
implementation of the AU counterterrorism framewaodnnot be achieved. Regional cooperation
and integration has significant potential for proimg security and stability within states (Meyer,
2011:35) and member states must be committed tmegond rhetoric to actual cooperation given
that regional cooperation is very developmentalugt and Palestini, 2013) and should be
supported by member states; particularly with régao controlling, managing and preventing
regional conflicts and dealing with other non-ttextial security threats like terrorism (Acharya,
2011). The challenges of regional economic, palitignd security cooperation account for the
apparent weakness of the AU to deal effectivelyhvigrrorism on the continent. Many critics
choose to dwell permanently on the weaknesseseofAth and ignore the huge role of individual
member states in the proper functioning of the icental body. Where states refuse to comply
with AU norms of good governance, implementationttué policy framework for terrorism is
significantly hampered. Lack of regional coopenatimffects funding, border policing, tracking
terrorist finance and coordination, intelligencarsfig, norm compliance and coordination of RECs
all of which have implications for counterterrorisfAs Davis (2013) rightly observes, while
terrorism may be a major obstacle to peace andmabintegration, the war on terror offers Africa
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an opportunity to develop into and retain a uniglodal posture of strategic relevance. However,
in the long run, fighting terrorism requires a atioated effort at both regional and national levels
(Mbaku, 2016). In line with global frameworks, tA&) has crafted its plan of action to deal with
terrorism. It is therefore a narrow argument to sfiom the existence of a comprehensive
framework. The AU, with the commitment of all memiséates, only needs to move from rhetoric
of regional cooperation to more concrete and suakigeaaction.
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