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Foreword

It is my immense pleasure to introduce the report of the Sixth African Union High-
level Retreat of Special Envoys and Mediators on the Promotion of Peace, Security 
and Stability in Africa, which focused on the theme “Terrorism, mediation and non-
state armed groups”. 

The AU’s sincere gratitude goes first and foremost to the Government of Namibia 
for having hosted this landmark event with such warm hospitality. I thank  
President Hage Geingob, his government and the people of Namibia for their 
strong commitment to the AU’s vision of a strong, prosperous and united continent.  
In particular, I would like to acknowledge Namibia’s outstanding contribution to 
both the liberation of Africa from the yoke of colonialism and racial discrimination 
and to the promotion of peace, security and stability. 

I also wish to thank all participants for their outstanding contributions to the retreat.  
In this regard, I pay special tribute to our colleagues from the United Nations, whose  
continued participation to the AU High Level Retreat since 2010 is a testimony to  
the strong partnership between the AU and the UN in the pursuit of peace, security  
and stability on the continent. We are equally indebted to the European Union,  
La Francophonie, the League of Arab States and the bilateral partners, as well as to the 
experts and civil society representatives, for converging in Windhoek for this retreat.

Opening session (L–R): Mr Haile Menkerios, H.E. Ambassador Smail Chergui and Deputy Prime 
Minister Netumbo Nandi-Ndaitwah.

The 2015 Windhoek Retreat was convened under the theme “Terrorism, mediation 
and non-state armed groups”. As we are only too well aware, Africa has extensive 
experience of dealing with armed conf licts in which a non-state belligerent party is  
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designated as “terrorist”. These include liberation wars against colonial powers as 
well as insurgencies against independent sovereign governments. Africans also have 
a long history of dealing with violent extremism. 

This experience should not only form the basis for a constructive critique of 
international policies for combating terrorism and violent extremism, but enable us 
to develop a more comprehensive multilateral counterterrorism agenda, a strategy 
and principles informed by African experiences on how to deal with terrorism, an 
African doctrine on counter-insurgency as well as clearly defined recommendations 
on shared responsibilities and coordination in preventing and combating terrorism 
between the AU, the UN, member states, R ECs and bilateral partners.

Observing that international counterterrorism policies (including at the UN and 
in powerful member states such as the United States) are shifting away from a 
militarised strategy, we Africans should keep abreast of these debates, and should 
contribute a position based on our distinctive own experience. Additionally, as the 
AU we should also consider how best to develop a multilateral approach to the issue 
of counterterrorism to avoid the problem of individual countries or “coalitions of the 
willing” (both African and non-African) pursuing other national interests under the 
guise of counterterrorism.

I am confident that the 2015 Windhoek Retreat has provided an adequate 
opportunity to strengthen our collective policies, and enabled joint thinking as well 
as critical ref lection on this important issue. Indeed, by responding to the request of 
the AU Peace and Security Council made on 2 September 2014 to convene an annual 
consultative forum with the relevant international partners in order to harmonise 
strategies and promote action-oriented collaboration and coordination, the retreat 
has contributed to bring up-to-date mapping of terrorism in Africa, including the 
linkages of the terrorist phenomenon on our continent with the rest of the world. 

It is imperative that we also remain focused on addressing the root causes of terrorism. 
These may include structural dimensions such as socio-economic development, 
inequality, frustration and relative deprivation as well as extremist ideological, 
religious beliefs, state fragility and government institutional weaknesses.

The collective thinking and collective ref lection and deliberations of the Windhoek 
Retreat have contributed to provide us with additional clues on how best to address 
these challenges, and how best to combat terrorism through a combination of 
military/security counterterrorism measures with measures targeted at addressing 
these root causes. 

Furthermore, in my view, two additional major aspects have come to the fore: the role 
of mediation in ending terrorist insurgencies, and the parameters for a multilateral 
policy on counterterrorism based on African experiences and lessons learned. Firstly, 
we have asked ourselves under what conditions it has been effective to negotiate with 
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groups designated as “terrorists”, what kinds of mediation have been most effective  
in these circumstances, and whether these highly sensitive negotiations be conducted 
by international mediators with a public profile. 

Secondly, we looked at the harmonisation of counterterrorist policies and practices, 
with a particular focus on whether peace support operations should be engaged in 
counterterrorist operations, and if so, in what form. Specifically, we discussed how 
to better implement the AU Plan of Action on the Prevention and Combating of  
Terrorism, and other relevant decisions adopted at the regional and continental levels. 

In this respect, we have reviewed recommendations on shared responsibilities and 
coordination in preventing and combating terrorism between the AU, the UN, member 
states, R ECs and bilateral partners. Most importantly, we have identified measures to 
address the conditions conducive to the emergence and spread of terrorism.

I am deeply convinced that if we manage to collectively implement these measures, 
we will substantially contribute to the Agenda 2063 and the aim of “silencing the 
guns” by 2020.

The task at hand requires us to continue to put our heads and hearts together in 
securing a near future free of conf lict on our continent. 

His Excellency Ambassador Smail Chergui
AU Commissioner, Peace and Security 
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Executive summary

On 21–22 October 2015, the African Union (AU), in collaboration with the 
Government of Namibia, hosted the Sixth AU High-level Retreat of Special 
Envoys and Mediators on the Promotion of Peace, Security and Stability in Africa 
in Windhoek, Namibia. Supported by the African Centre for the Constructive 
Resolution of Disputes (ACCOR D), and in partnership with the University of Addis 
Ababa Institute of Peace and Security Studies (IPSS), the retreat brought together 
a range of senior representatives from the AU Commission (AUC), including the 
Commissioner for Peace and Security, Special Envoys, Special Representatives 
and distinguished mediators. Also in attendance were senior representatives of the 
continent’s regional economic communities (R ECs) and regional mechanisms 
(R Ms), as well as eminent officials from the United Nations (UN), European Union 
(EU), League of Arab States and civil society organisations (CSOs). 

Convened under the theme of “Terrorism, mediation and non-state armed groups”, 
the objectives of the retreat were to provide a platform for delegates to deliberate on 
the successes and challenges in relation to tackling the underlying causes of terrorism 
in Africa, to provide recommendations, and to discuss and exchange views on shared 
responsibilities and coordination between African and international actors working 
on preventing and combating terrorism. A key element of the retreat was to use the 
opportunity to start conceptualising a shared continental counterterrorism response 
strategy, as well as specifically to explore the ways in which dialogue and mediation 
could be used to counter terrorism. A key outcome of the retreat was the Windhoek 
Declaration, attached as an appendix to this report. 

This research report is based on the deliberations of the Windhoek Retreat and 
provides an overview of the proceedings, highlighting the key points that came out 
of the discussions. Much of the report is dedicated to expanding and elaborating on 
some of the discussions that took place. Structurally, the report first explains the 
background and context to the deliberations by providing an understanding and 
definition of terrorism, and its origins. It also focuses on the causes of terrorism in 
Africa and identifies violent extremist actors, trends and dynamics on the African 
continent. Second, the report highlights the current approaches that have been 
adopted in response to countering terrorist acts, with specific reference to the 
challenges that remain and the role of mediation as an effective approach to oppose 
terrorism, by drawing on a number of case studies. Finally, several recommendations 
have been elicited to determine the most effective way forward that promotes a 
holistic approach to dealing with terrorism and violent extremism. 
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Summary of proceedings

Building upon the conclusions of previous forums exploring the AU Heads of State 
and Government’s 50th Anniversary Solemn Declaration to Silence the Guns in 
Africa by 2020, the Sixth AU High-level Retreat on the Promotion of Peace, Security 
and Stability in Africa (hereafter referred to as the Windhoek Retreat) deliberated on 
the topic of “Terrorism, mediation and non-state armed groups.” 

When considering the growing threat of terrorism and violent extremism on the 
continent, the theme of the Windhoek Retreat presented a unique opportunity for a 
cross-section of African and global stakeholders to deliberate critically on a significant 
and growing peace and security threat in Africa. The key aims of the Windhoek 
Retreat were to assess the current trends of terrorism and violent extremism on 
the African continent, to identify best practices for responding to terrorism – with 
specific emphasis on employing political dialogue and mediation – and to explore 
strategies and responses that would ultimately mitigate the resulting violence and 
contribute towards realising the Solemn Declaration.

Throughout the proceedings of the Windhoek Retreat, presenters and delegates 
alike emphasised that terrorism and violent extremism constituted among the most 
complex and urgent threats to silencing the guns in Africa by 2020. The theme of 
the retreat was therefore unanimously considered to be both timely and relevant. 
The retreat’s explicit focus on assessing how political dialogue and mediation could 
become central to sustainable and holistic responses was also considered among its 
most innovative and valuable features.

The theme of “Terrorism, mediation and non-state armed groups” resonated strongly, 
given the continent’s historical and current position with respect to terrorism and 
violent extremism. The concepts of “terrorism” and “terrorist” have been fluid over 
the past 50 years, evolving constantly with respect to a shifting global paradigm.  
In this light, at one time or another many of Africa’s liberation fighters had been ascribed 
with the label of “terrorist” – a point emphasised that only serves to underscore the 
political dynamics behind terrorism and violent extremism. In recent years, the nature 
of terrorism on the continent has transformed as a consequence of military interventions 
in the Middle East and North Africa, as well as growing religious fundamentalism and 
political radicalisation. These challenges now present difficult political and security-
driven challenges for peace, stability and security across Africa. 

Delegates at the Windhoek Retreat convened to analyse critically the root causes 
of terrorism and violent extremism that manifest today in Africa. By unpacking the 
social, political, economic and security-oriented drivers of radicalisation and violence, 
serious efforts and policy shifts could be undertaken to develop comprehensive and 
effective responses by the AUC, R ECs, African member states, global partners and a 
collection of non-state actors. Near-unanimous conclusions emerged that continuing 
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efforts at socio-economic development, political inclusion and adherence to good 
governance, basic human rights and rule of law practices were essential to prevent 
radicalisation and terrorism in the long term. 

Underscoring the inextricable links between global political and military 
developments and the manifestation of terrorism and violent extremism on the 
continent, the retreat also assessed how African member states could respond 
better to – and inf luence – global dynamics constructively, to reduce the levels of 
violence in Africa. It was noted that Africa often wields less inf luence in shaping 
the narrative and responses to terrorism at a global level, but was often forced to 
manage the consequences of such decisions when they manifested on the continent, 
especially concerning security-driven responses. Encouragingly, however, the AUC 
has spearheaded continental efforts at developing comprehensive policy frameworks 
and institutions to respond to terrorism and violent extremism. Delegates noted that 
there is a need for more domestication of these frameworks, and greater coordination 
and cohesion among member states to realise the tangible benefits of these responses.

Political dialogue and mediation were central to the deliberations, as these were 
regarded as important tools for relevant stakeholders to respond to terrorism and 
violent extremism in a comprehensive manner. Africa’s decades of experience in 
using dialogue as a tool for resolving violent conf licts and political disputes was 
considered to be among the continent’s most important comparative advantages for 
responding to these challenges. These advantages included experience in engaging 
violent and conf licting parties in a process of dialogue, and the capacity of African 
stakeholders to adopt strategies and responses to the unique contexts in which the 
violence was occurring. 

The African-led dialogue interventions in Mali (Algiers Peace Process) and with 
Boko Haram (former Nigerian president Olusegun Obasanjo’s negotiation efforts in 
2009) were highlighted as case studies. These interrogated the opportunities and key 
considerations in undertaking political dialogue with terrorists moving forward.

Delegates indicated that efforts aimed at harmonising counterterrorism policies 
and practices on the continent were of critical importance, as well as the need to 
advocate for best practices and experiences to be shared globally. Accordingly, the 
delegates recognised the gravity of the challenges faced by the international system 
in responding to the threat of terrorism and violent extremism, and noted the need 
for greater ref lection on the complexity underscoring these issues. Moreover, the 
delegates highlighted the urgency of developing and implementing holistic and 
multidimensional responses to these emergent threats. From determining how best 
current peace support operations should engage terrorists and violent extremists 
to resolving the long-term root causes of radicalisation, participants noted that 
these issues were universal and required coordinated and concerted efforts by  
all stakeholders.
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Background and context

Understanding terrorism

The battle against terrorism has been a challenge Africa has faced long before the 
international call for a “war against terror” in 2001. Although the events of 11 September 
2001 have come to be acknowledged as a watershed moment in international concern 
with terrorism, these terrorist events did not occur in isolation. Where terror had 
previously been an uncomfortable adjunct to anarchism, liberation wars, counter-
insurgency campaigns and the battlefields of the cold war, the events of that day 
propelled terrorism to a new, global level. Today, modern terrorism threatens African 
political, social and economic security, creating a continental dilemma. According to 
the Office of the United Nations High Commissioner for Human Rights, terrorism is 
commonly understood to refer to acts of violence that target civilians in the pursuit 
of political or ideological aims (Office of the United Nations High Commissioner 
for Human Rights, n.d; 5). Due to the political objectives present in social, economic 
or religious ideology, terrorism continues to affect the structure and security of the 
continent. In an attempt to reduce and remove the presence of terror in Africa, it is vital 
that the concept of terrorism as an actor of chaos and civil disobedience is understood. 

Defining terrorism

Terrorists promote illegal acts of violence to harm or endanger society through 
the promotion of fear. Although the international community differed on a central 
definition of terrorism, there are various attempts to describe the concept. 

At an international level, former UN Secretary-General, Kofi Annan, provided a 
definition of terrorism in an attempt to stimulate debate. He defined terrorism as an 
act “intended to cause death or serious bodily harm to civilians or non-combatants 
with the purpose of intimidating a population or compelling a Government or an 
international organisation to do or abstain from doing any act” (Botha, 2008:31). 
Annan went further to describe terrorism as a deliberate use of weapon to kill innocent 
people, and which must be condemned and eradicated (Botha, 2008:31). Therefore, 
the right to resist cannot include the right to deliberately kill or maim civilians.

From the continental perspective, at the 1999 Convention on the Prevention and 
Combating of Terrorism, the Organization of African Unity (OAU) defined an act 
of terrorism as “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” (OAU, 1999:207).
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Terrorism has also been referred to as the “use of violence or the threat of violence 
by an organized group to attain political objectives” (Lutz & Lutz, 2010). This is in 
line with the definition attempted by Boas Ganor, that terrorism “is a violent struggle 
in which violence is deliberately used against civilians in order to achieve a political 
goal” (Botha, 2008:30). Unlike other definitions, Ganor provides a description that 
applies to governments and their agencies, as well as non-governmental groups and 
individuals. This broader understanding further encompasses a number of actions of 
insurgents, paramilitaries and other groups, which resorted to terrorism as a tactic to 
achieve the group’s desired goals. During a political crisis or periods of instability in a 
country, both sides may at times resort to terror tactics to coerce the population into 
supporting their causes or to equalise the playing field.

Due to the variety of definitions and descriptions available, there is a general 
agreement among researchers, security professionals, politicians, jurists and others 
that the only consensus these individuals have reached is that it might be impossible, 
or even unnecessary, to reach an internationally accepted definition of terrorism. 
Those who hold this opinion usually cite the phrase “one man’s terrorist is another 
man’s freedom fighter”, therefore implying that the issue of defining terrorism is 
subjective (Ganor, 2011:21). Due to the lack of consensus in establishing a defined 
understanding of terrorism, the acts of terror have taken priority and are closely 
monitored and described. 

According to section 2 of the comprehensive convention against terrorism draft under 
review by the UN General Assembly, the international community has attempted 
to define acts of terrorism as “unlawfully and intentionally causing, attempting or 
threatening to cause: (a) death or serious bodily injury to any person; or (b) serious 
damage to public or private property, including a place of public use, a State or 
government facility, a public transportation system, an infrastructure facility or the 
environment; or (c) damage to property, places, facilities, or systems…, resulting or 
likely to result in major economic loss, when the purpose of the conduct, by its nature 
or context, is to intimidate a population, or to compel a Government or an international 
organization to do or abstain from doing any act” (Office of the United Nations High 
Commissioner for Human Rights, n.d; 5)  The international community has therefore 
clearly defined the acts of terrorism. The United Nations High Commissioner for 
Human Rights further defined terrorism as “acts of violence that target civilians in the 
pursuit of political or ideological aims” (Tax, 2012:1). 

Yet, despite the acts of terrorism being clearly defined, the debate over whether 
terrorism should be considered a criminal act or an act of war remains undetermined. 
Despite the fact that criminal acts can consist of the same actions as terrorism 
(murder, arson and extortion), terrorism – unlike an average criminal act – threatens 
the internal social order, personal and national security, world peace and the economy 
(Ganor, 2011:21). Therefore, in an attempt to deter these violent acts in Africa, the 
origins and causes of terror need to be addressed.



14

Silencing the guns -  Terrorism,  mediation and non-state  armed groups

Origins of terrorism

The term “terrorism” originates from the Latin word terrere, meaning “to frighten”.  
It obtained its modern term during the Reign of Terror in France (1793–1794). 
Since then, modern terrorism has evolved. Four waves of modern terrorism have been 
identified over the centuries, with the first three being the Anarchist Wave, during the 
1800s; the Anti-Colonial Wave, during the 1920s; and the New Left Wave, during the 
1960s, founded on radicalism and nationalism. 

Today, the fourth wave of modern terrorism is considered to be underway. 
Recognised as the Religious Wave, it is estimated to continue for a further 25 years, 
with the premise that the world is living in the age of terror founded on religious 
fundamentalism. The use of religion has justified the acts of terrorist groups 
worldwide, seeking to establish a New World as expressed by the Islamic State and al-
Qaeda. Islam is at the heart of the wave, and has received specific attention; however, 
that is not to say other religions are exonerated from terrorist activities. Yet, radical 
Islamic groups have produced the most substantial, deathly and international attacks 
in the new wave (Rapoport, 2004:61). 

Since the iconic attack on the Twin Towers of the World Trade Centre in New York 
City on 11 September 2001, terrorism has transitioned from a stratagem of domestic 
unrest into the largest and most dangerous international security threat of the 21st 
century. However, despite its current broadening presence and rapid mobility, the 
violent presence of terrorism as an extreme mechanism of civil disobedience is  
not new. 

Through technological development and globalisation, terrorism has encouraged 
terrorist groups to expand as transnational organisations, crossing borders and 
creating a regional and international security threat. Through the example of the 
terrorist attack on the World Trade Centre, geographical distance and state borders 
are no longer obstacles for extremist expression. Jeffery Haynes, a professor of 
politics at London Metropolitan University, United K ingdom (UK) states that 
globalisation “increases their ability to spread their messages and to link up with 
like-minded groups across international borders” (2012:2). Haynes further states 
that the “overall result is that cross-border links between various religious actors have 
recently multiplied, and, in many cases, so have their international and transnational 
concerns” (2012:2). This has prompted a global security dilemma, as many violent 
extremist groups have outgrown their domestic agendas and expanded towards a 
larger regional and international stratagem.

Violent extremism has been used as a tool of terror, and this was heightened during 
the modern reign of terror, when attacks varied from the use of brute force and assaults 
to the kidnapping and hostage-taking of youths, who would then be forced to assist 
the terror groups. Abductions are a popular strategy of modern terror – for example, 
during the 1980s in Central African Republic (CAR), where the Lord’s Resistance 
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Army (LRA) became notorious for brutal rampages that displaced 2 million people 
and resulted in the abduction of 60 000–100 000 children, forced to become employed 
as soldiers or slaves (Beary, 2015:579). More recently, in April 2014, Boko Haram 
kidnapped 276 girls from a secondary school in the town of Chibok, in north-eastern 
Nigeria, sparking a global campaign on social media (Beary, 2015:579).

More recent cases of modern domestic terror in Africa have seen various groups 
claim hundreds of lives, wreaking havoc on various countries’ economies and making 
life miserable for thousands of civilians. The continent’s current security dilemma 
is looking dire as violent extremism has become a routine occurrence; part of 
everyday life. Grouped together, the violent incidents reveal that terrorism in Africa 
is interwoven into the fabric of various forms of conf lict. However, today we must 
also account for the increasing transnational structures of terrorism on the continent.

Causes of terrorism in Africa

The growing propensity towards terrorism and extremism in Africa is inf luenced 
by many trends and dynamics. Despite the focus of world attention on transnational 
acts of terrorism with their dramatic and devastating consequences, the underlying 
causes can usually be traced back to domestic grievances or civil unrest. Civil 
society is moved to action by its own reality, a domestic issue. Unfortunately, the 
counterterrorism strategy applied focuses extensively on the effects of terrorism and 
does not address the underlying domestic causes. 

It is not denied that terrorism is caused by both internal and external factors. 
External factors that increase vulnerability to terrorism include the foreign policies 
of countries, as well as globalisation, especially in telecommunications, which have 
enabled likeminded individuals to unite and conspire against common enemies. 
Internal factors include domestic conditions that may lead to terrorist activities; for 
example, economic deprivation, political oppression, government repression and 
ethnic and religious persecution. However, the weight of the focus is on external 
factors, while internal factors are ignored or left out of the equation. 

Political conditions
When analysing the political conditions of a state affected by violent extremism, 
analysts must address the stability of the political system and the response and 
strategies available to prevent and combat terrorism in Africa (Botha, 2008:35).  
A state can broadly be categorised as “stable” when there is a high degree of political 
continuity in a political system, where political participation is free and when people 
are able to express dissent within legal boundaries. (Botha, 2008:31). In terms of this 
definition, only a limited number of states on the African continent can be categorised 
as stable. The state, in the African context, differs dramatically from Western 
principles. Colonialism and its aftermath are often blamed for this development, 
since individuals were placed in power who had only their own interests at heart, so 
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that political power became synonymous with a monopoly over natural resources, 
in particular. Gaining and keeping political power became the ultimate goal – often 
at any cost – without recognising the responsibilities implicit in such a powerful 
position. Sometimes terrorism is associated with a social movement or political party 
that enjoys significant popular support, largely because of its non-violent activities, 
such as providing much-needed social services (Çınar, 2009:97).

Strict or closed political systems fail to establish institutions to mediate between 
state and society. Restrictions on basic human rights – including freedom of 
expression, speech and association – contribute to frustrations and deprive people 
of the opportunity to change their governments democratically (Çınar, 2009:98). 
Repressive political regimes that totally disregard their responsibilities cannot 
be expected to represent the interests of its citizens. None of the organisations 
implicated in acts of terrorism in the past recognised their governments as legitimate 
(Botha, 2008:32).

Socio-economic conditions
Socio-economic conditions introduce the debate of whether there is a link between 
poverty and terrorism. Although this is an extremely sensitive matter, there are 
indications that a number of factors – such as social dislocation, urbanisation, 
modernisation, immigration, unemployment and poverty – can potentially contribute 
to the manifestation of violence (Çınar, 2009:102). If realised in combination with 
the political factors described above, this could lead to alienation and radicalisation. 
However, it would seem as if poverty alone is not a sufficient reason to explain why 
individuals resort to terrorism (Botha, 2008:32). Apart from poverty and poor socio-
economic conditions, a lack in education (which limits prospects for the future) 
as well as limited access to information create fertile grounds for recruiting the 
disenchanted to the terrorist cause. Thus, youth who leave learning institutions and 
are faced with little or no employment opportunities become vulnerable – and this 
highlights the importance of youth employment programmes.

Communal security
Communal security relates to the fact that marginalisation is another leading 
contributing factor to terrorism. Religious, ethnic and cultural marginalisation 
have contributed to numerous conf licts in Africa. Approaches of marginalisation 
tend to exist in situations where a group has a specific geographic location but little 
or no government representation. This is often followed by actual isolation, again  
providing fertile conditions for radicalisation. Originally, religion provided a sense of 
identity and feelings of community and belonging, thereby bridging national, racial 
and language differences. This could lead to an expectation that divisions based on 
religion would be minimised. However, jihadists could benefit from a world divided 
between Christianity and Islam, with the war against terrorism being synonymous 
with a war against Islam (Botha, 2008:33). To achieve this division and to minimise 
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the voice of moderates, mass media and the Internet are being used within the 
framework of a religious wave of terrorism (Botha, 2008:33). African nationals 
and states therefore find themselves in the midst of a war between extremists and 
moderates for the heart and spirit of Islam, in addition to a war against terrorism.

Delegates present at the high-level retreat.

Terrorist groups in Africa today

In Africa, terror groups have threatened regional peace and security, and have 
been a contributing factor towards the weakening of socio-economic and political 
institutions. The threat of terror on the continent has targeted states once thought to 
be immune from terrorism. The threat has spread from the north, to the east, to the 
west, and into central Africa.

Terrorism in Africa is most present in the Sahelo-Saharan region and the Horn of 
Africa, extending into Somalia, Kenya and Djibouti. Further inland, terror groups are 
active in the Central Africa region, which is currently overrun by the LR A in CAR 
and Boko Haram in Nigeria (AU, 2014). The more notable and recognised terrorist 
groups are indicated below. 

The Lord’s Resistance Army 
The LR A began its reign of terror in the late 1980s in Uganda, before crossing over 
into the Democratic Republic of the Congo (DRC), causing conf lict and using 
violence against various ethnicities and those associated with particular political 
parties. The LRA first emerged from the remnants of the Holy Spirit Movement Army, 
founded by Alice Auma Lakwena, a priestess and distant relative of Joseph Kony, the 
LR A leader (Al Jazeera, 2014).. The militant group was first known as the United 
Holy Salvation Army, before it was named the Uganda Christian Army/Movement 
and eventually the LR A. It adopted this name sometime in 1992 (Al Jazeera, 2014). 
The LR A gained a reputation for violence as it waged an armed rebellion seeking to 
remove the government of Ugandan president Yoweri Museveni, and rule the country 
solely on Christian law. The vast majority of LR A fighters came from the northern 
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districts of Gulu, K itgum and Pader in northern Uganda (Al Jazeera, 2014). Constant 
government offensives have weakened the group’s numbers. According to the US 
National Counterterrorism Centre (NCTC) (2015), the LR A spilled over from 
Uganda into neighbouring states in 2005 and 2006 as it shifted forces, during which 
time the rebellion took the form of a regional militia that terrorised populations in 
the DRC, CAR, Uganda and South Sudan. 

Boko Haram

In West Africa, the Islamic militant group referred to as Boko Haram has become 
infamous for attacking schools, police stations, military institutions, religious houses 
and civilians since 2009 (Sergie & Johnson, 2015). Boko Haram – which, loosely 
translated, means “Western education is forbidden” – is a Nigeria-based group that 
seeks to overthrow the current Nigerian government and replace it with a regime 
based on Islamic law (BBC Monitoring, 2013). The group, which has existed in 
various forms since the late 1990s, suffered setbacks in July 2009 when clashes with 
Nigerian government forces led to the deaths of hundreds of its members, including 
former leader Muhammad Yusuf. Following the death of Yusuf, the group’s second-
in-command, Abubakar Shekau, took over in 2010 (NCTC, 2016). 

Jihadist group Ansar al-Muslimin in the Lands of the Blacks ( JA MBS) is thought to 
have been founded following a split from Boko Haram. Also referred to as Vanguards 
for the Protection of Muslims in Black Africa, or simply Ansaru, the group has 
claimed the taking and killing of a number of hostages. 

Facilitated discussion with H.E. Ambassador Lakdar Brahimi and H.E. Pierre Buyoya.
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Present in Nigeria, Boko Haram is responsible for over 10 000 deaths and more than 
1.5 million internally displaced persons across the nation (Sergie & Johnson, 2015). 
A report by the Council of Foreign Relations stated that Boko Haram killed dozens 
of schoolchildren burnt down villages, and is notorious for mass  abductions such 
as the kidnapping of more than two hundred schoolgirls in April 2014 (Sergie & 
Johnson, 2015). Due to Nigeria’s lack of redress, this radical group has spread into 
Cameroon, Chad and Niger. In response, the AU and the United States of America 
(USA) deployed military troops to respond to the violence; however, the militant 
group is still at large in West Africa. 

Al-Shabaab 
In East Africa, another Islamic militant group, Al-Shabaab, feeds on Somalia’s 
vulnerability to sustain its terror. This Somali jihadist group emerged from the ashes 
of another Islamist grouping, the Union of Islamic Courts, in 2006. Its leader, Ahmad 
Abdi Godane, maintains a tight grip over the group and has formalised its alliance 
with Al-Qaeda. It used to control much of southern and central Somalia, laying 
out harsh punishments based on Islamic law – such as stoning for adulterers and 
amputating the hands of thieves (BBC Monitoring, 2013). 

Since 2013, it has been forced out of most of Somalia’s major towns and cities, 
including Mogadishu and K ismayo. But it still carries out suicide attacks there, as 
well as in neighbouring countries, such as Uganda, where 76 people were killed in 
2010, and Kenya, where at least 67 people died in the September 2013 attack on a 
shopping mall in Nairobi (BBC Monitoring, 2013).

Al-Shabaab’s central recruitment and promotion strategy was through the use of 
propaganda in the form of domestic news reports, but its broadcast footprint waned 
in the wake of territorial losses. As a result, Al-Shabaab has increasingly used the 
Internet to convey its reign of terror. Its English-language output, particularly its use 
of social media, suggests that this has proved an effective tool for recruiting Muslims 
overseas. The channels provide Al-Shabaab supporters with real-time updates that 
challenge official narratives on operations, such as the attack on a UN compound in 
Mogadishu in June 2013 and the Westgate mall siege in Nairobi in September 2013. 

Strongest in Somalia and Kenya, Al-Shabaab has launched attacks against 
government institutions, civilians, international organisations and the African Union 
Mission in Somalia (A MISOM) (AU, 2014). The group has been seen expanding its 
relationships with other transnational terrorisations, and has stated its support of 
and association with the Islamic State (IS). Al-Shabaab is known to infiltrate local 
organisations and recruit dissatisfied youth, and train them in the new terror wave’s 
most effective tactic: suicide bombings. The group is sustained through illegal trade 
and piracy (CFR Backgrounders, 2015). 
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Allied Democratic Forces
The Allied Democratic Forces (A DF) is a rebel group originally based in western 
Uganda; it now operates in the DRC and is considered a terrorist organisation.  
It was founded in Uganda in 1989 by its present leader, Sheikh Jamil Mukulu, a radical 
Islamist who aimed to overthrow the government of Uganda and replace it with a 
loosely defined Islamist administration. The Ugandan government has alleged that 
the A DF has support from Sudan – an assertion backed up by Western diplomatic 
sources (Pike, 2016). The A DF is also reported to have links with Somalia’s  
Al-Shabaab, and has a reputation of human rights abuses. The A DF first originated as 
a coalition of groups who found themselves marginalised subsequent to the fall of the 
late president Idi Amin. Thereafter they regrouped inside Congo during the 1990s,  
in the territory of Beni, where they forged alliances with powerful individuals from 
the Nande community and made money from timber and gold (Pike, 2016). 

The A DF, with an estimated 1  500 armed fighters, launched a series of attacks in 
2013 against civilians in the DRC, forcing thousands of people to f lee into Uganda 
and abducting or killing those who attempted to return (Pike, 2016). The A DF was 
also responsible for attacks on women and children in several villages, including acts 
of beheading, mutilation and rape. In recent years, the A DF boosted its numbers 
through kidnapping and recruiting children (allegedly as young as 10 years old) to 
serve as child soldiers against the Ugandan government.

Al-Murabitun
Al-Murabitun, a terrorist group that seeks to “unite all Muslims from the Nile to the 
Atlantic in jihad against Westerners” and “liberate Mali from France”, was formed 
when veteran jihadist Mokhtar Belmokhtar merged his al-Mulathamun Battalion 
with Al-Tawhid Wal Jihad in West Africa (TW J WA) in August 2013 (NCTC, 2016). 
The group’s merger formalised a close relationship between the two most active 
terrorist groups in North Africa and West Africa. The two groups organised various 
attacks against Westerners in North Africa and West Africa prior to their merger, 
including the January 2013 attack on the In Amenas gas facility in Algeria that killed 
nearly 40 Westerners, and a joint operation in May 2013 in Niger, simultaneously 
targeting a French uranium mine and a Nigerian military barrack (NCTC, 2016).

Since the death of its leader in 2013, during French military operations, Al-Murabitun 
has conducted small-scale but lethal attacks against UN targets in Mali. It remains 
the most potent threat in the Sahel, due to Belmokhtar’s anti-West agenda and vast 
network of extremists (NCTC, 2016). 

Al-Qaeda
Al-Qaeda is the leading international transnational terror group among the terror 
organisations present across the Middle East and Africa. Established in 1988, this 
Islamic terror group seeks to establish a Muslim-dominated world. The group called 
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on all Muslims to battle Western inf luence and secular ideologies. The group is 
most famous for its 11 September (9/11) attacks on the USA, where 19 Al-Qaeda 
suicide rebels hijacked and crashed four US commercial planes, killing some 3 000 
citizens (NCTC, 2015). This prompted the war in Afghanistan (in late 2001) and 
Iraq (in 2003). Throughout its existence, Al-Qaeda has targeted Western institutions 
worldwide – in Europe, North Africa, South Asia, Southeast Asia and the Middle East 
(NCTC, 2015). Despite the group’s leader, Osama Bin Laden, having been killed by 
US forces in 2012, the group is still at large, as recently seen in attacks across Europe 
and Africa (Congressional Research Service, 2014:3). 

Al-Qaeda in the Islamic Maghreb
Al-Qaeda in the Islamic Maghreb (AQIM) is an Algeria-based Sunni Muslim jihadist 
group, originally formed in 1998. It operates mainly in the northern coastal areas 
of Algeria, as well as parts of the desert regions of southern Algeria and the Sahel. 
AQIM’s aim is to overthrow the Algerian government and institute an Islamic state. 
With approximately 1 000 members in Algeria, the group also receives support from 
members in Chad, Libya, Mali, Mauritania, Nigeria and Tunisia. Most recently, the 
group has claimed responsibility for attacks in Mali and Burkina Faso. 

Islamic State of Iraq and the Levant  
The rise of the Islamic State in Libya took place in November 2014, when local jihadist 
fighters returned to the country after fighting in Iraq and Syria. Jihadists attempted 
to recruit new members to ISIS by establishing the Islamic Youth Shura Council 
(IYSC), but were met with resistance. ISIS representatives then travelled from Syria 
to Libya in September 2014 to obtain commitments of allegiance from the IYSC and 
to formally establish the ISIS “Wilayat Barqa” in Derna. The consequences of ISIS 
have been dire, as it has terrorised the local population in Derna and surrounding 
areas, carrying out public executions against those that resist it. It controls “more than 
120 miles of Mediterranean coastline and militants have gained control of its port, air 
base, main power station and radio station, along with all local government offices 
and finances” (Dearden, 2016). The presence of ISIS in Libya, with approximately 
5 000 loyal supporters, poses a security threat to both the country and the region 
with possible expansion into other North African countries that are vulnerable  
to destabilisation. 

The Movement for Unity and Jihad in West Africa 
The Movement for Unity and Jihad in West Africa (MUJAO) is a Malian jihadist 
group that was formed in 2011. Its aim is to gain control of major Malian towns 
and impose harsh sharia laws. It has also taken responsibility for the kidnapping of 
European aid workers in Nigeria, which serves as a form of funding for the group.  
In 2012, MUJAO, together with AQIM and Ansar Dine (another main militant 
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Islamist group in Mali), took control of the Malian cities of Timbuktu, Gao and  

K idal. As a result of a French intervention in 2013, MUJAO lost control of these 

towns, but it continues to launch attacks from camps in the desert. 

Ansar al-Sharia

Ansar al-Sharia, which means “partisans of Islamic law” and is described as an 

Islamist militia group, has a presence in several African countries. In Libya, the group 

emerged following the Libyan revolution in 2011, and operates in Benghazi. Its aim 

is to implement strict sharia law across Libya, as well as to remove US and Western 

inf luences in the country. It has been accused of playing a role in the Benghazi attacks 

that led to the burning of the US Consulate and the killing of the US ambassador 

to Libya in September 2012; however, it has denied any involvement in these 

attacks. While the group engages in advocacy work, such as the provision of social 

and educational programmes, it has resorted to violence, specifically after General 

K halifar Haftar, leader of the Libyan National Army, launched an operation to rid 

Libya of terrorism and extremism.

Terrorism in Africa, past and present

Terrorism, as an act, causes harm to civilians to achieve a specific goal. It can therefore be 

regarded as a means to an end, and not an end in itself. Africa’s experiences of terrorism 

can be traced back to the days of the cold war – a time when many countries on the 

continent were overcoming colonialism and gearing towards independent rule. During 

this period, numerous groups emerged to gain control of states, and some of these 

groups were established to resist illegitimate governments that failed to conform and 

comply with the ideals of democracy. To an extent, these groups were considered to be 

revolutionary, but employed tactics that involved bombings and unrest to achieve their 

desired goals. South Africa is a case in point, in which the African National Congress 

(ANC) – once deemed a terrorist organisation and banned because of guerrilla tactics 

by its armed wing, Umkhonto we Sizwe (MK) – later became the ruling party of a 

democratic South Africa. In Mozambique, the Resistência Nacional Moçambicana/

Mozambique National Resistance (RENAMO) was established and supported by 

repressive governments in the region to prevent the furthering of democratic regimes. 

What stands out in the cases of South Africa and Mozambique is that for these 

democratic reforms to be achieved, at a critical point these groups negotiated with 

their respective governments for a peaceful transition to democracy.
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Mozambique

The Resistência NAcional Moçambicana (RENAMO), was a Mozambican 
insurgent group that was first sponsored by the Rhodesian Ian Smith regime to 
prevent the Frente de Libertação de Moçambique (FRELIMO) government 
from providing a safe haven for Zimbabwe African National Union (ZANU) 
militants seeking to overthrow the Rhodesian government. Once Zimbabwe 
gained its independence, support to RENAMO began to dissipate. Thereafter, 
the South African government provided support to RENAMO to prevent the 
Mozambican government of providing sanctuary to MK guerrillas fighting the 
South African government. RENAMO perpetrated acts including kidnappings, 
assassinations and bombings. A peace accord signed in 1992 led to the 
disarmament of RENAMO – fighters were integrated into the Mozambican 
army, and the group was transformed into a regular political party. It is now the 
main opposition party in Mozambique.

South Africa

The ANC was established in 1912 to address injustices suffered by black 
South Africans. During the 1940s, the organisation began a massive campaign, 
calling strikes and boycotts in resistance to apartheid, which was a system of 
racial segregation enacted through legislation to suppress the majority black 
South African and other ethnic groups whilst promoting white minority rule. 
MK was the military wing of the ANC. Founded in 1961, it waged a guerrilla 
campaign against the South African apartheid regime and was also responsible 
for many bombings that took place throughout the country. The South African 
government classified the ANC as a terrorist organisation and it was subsequently 
banned. MK’s first leader was Nelson Mandela, who was tried and imprisoned 
for the group’s acts. However, following the end of apartheid in South Africa 
in 1990 and through negotiations, MK was disbanded and integrated into the 
South African National Defence Force.

From the case studies above, what has been observed is that organisations which were 

once deemed terrorist in nature have also been considered as revolutionary groups 

and liberation fighters, and now stand as legitimate political parties. Therefore, 

terrorism is a very difficult concept to define, and there needs to be caution in how 

groups are branded or categorised.

But the terrorism we see in Africa today is very different to the terrorism from the cold 

war era. It appears to be spiralling out of control, as the level of attacks take place far 

too frequently and have a considerably high death rate of innocent people.
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As stipulated in the AU’s 2014 Report on the Chairperson of the Commission on 
terrorism and violent extremism, contemporary terrorist threats in Africa can be 
broken down into five broad categories:

i. terrorist attacks on African interests;

ii. terrorist attacks on Western and foreign interests;

iii. use of African territories as safe havens;

iv. use of Africa as a terrorist breeding ground and source of recruitment and 
financing; and

v. Africa as a transit point for terrorists and fund raising tied to other illicit 
activities (AU, 2014).

According to the Global Terrorism Index 2015 (Institute for Economics and Peace, 
2015): “Nigeria has experienced the largest increase in deaths from terrorism in 2014. 
There were 7 512 fatalities from terrorist attacks in 2014, an increase of over 300 per 
cent. The country houses two of the five most deadly terrorist groups in 2014; Boko 
Haram and the Fulani militants.”

As previously mentioned, a variety of socio-economic and political conditions can 
be attributed to the unrest in Africa, producing grievances that have been used 
by militant groups to justify their recourse to violent actions. In its execution, the 
strategic use of terrorism in Africa since the mid-1990s has been interwoven into 
broader conf lict systems such as insurgencies, civil wars and other forms of political 
violence. This trend thus introduced perceptions that some of the more prominent 
rebel movements, which emerged during the 1990s, were terrorist organisations. 
An example can be seen when the A DF carried out terrorist attacks against local 
civilians, particularly internally displaced persons (Forest & Giroux, 2011).  
In another example, in Uganda, the LR A carried out numerous violent attacks 
directed at civilians in its almost 25-year campaign in the northern region. The group 
used the structural weaknesses of its host environment to disperse across multiple 
borders, namely the DRC, southern Sudan and CAR. Overall, the A DF and LR A 
are examples of two non-state, religiously and politically motivated groups that have 
caused at least 10 000 deaths in their respective campaigns.

Responses towards combating terrorism/violent 
extremism

With the rise of terrorist activities and the threats this poses to human security, many 
of the deliberations during the retreat focused on the ways in which terrorism has 
been dealt with in the past and what could be done better or differently – not only 
for a more effective outcome, but also one in which the death toll does not have to 
be exceedingly high. In consideration to these discussions, this chapter provides 
an outline of responses by the AU and R ECs to the terrorism threat the continent 
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is currently faced with; an assessment of the different approaches that have been 
adopted in the last decade with reference to specific case studies; and the role that 
mediation can play as an effective approach to counteract terror. It should be noted 
that current attempts to develop a comprehensive continental response to terrorism 
and violent extremism have included the following activities (ACCOR D, 2015): 

 • the signing and ratification of relevant African and international instruments; 

 • the submission by the member states parties to the 2004 Protocol of annual 
reports to the Peace and Security Council (PSC) on measures taken to combat 
and prevent terrorism; 

 • the designation of national focal points to liaise and coordinate with the African 
Centre for the Study and Research on Terrorism (ACSRT); 

 • the financial contributions and the provision of technical expertise for the 
ACSRT; 

 • the formulation of an African arrest warrant against individuals accused or 
convicted of terrorist acts; 

 • the assessing of the state of implementation of the 2002 Action Plan for the 
prevention and combating of terrorism; and 

 • the organisation of an annual consultative forum with international partners on 
the issue of terrorism and violent extremism.

The African Union Counterterrorism Framework

The OAU/AU has developed several frameworks to address the way in which 
terrorism should be dealt with, with a view of long-term, sustainable outcomes. In 
1992, the OAU adopted a Resolution on the Strengthening of Cooperation and 
Coordination among African States, which was a pledge to fight the phenomenon 
of extremism and terrorism. Two years later, it adopted the Declaration on the Code 
of Conduct for Inter-African Relations, in which it rejected all forms of extremism 
and terrorism, regardless of whether they were expressions of sectarianism, tribalism 
or discrimination based on ethnicity or religion. In 1999, the OAU adopted the 
Convention on the Prevention and Combatting of Terrorism, which outlines that 
state parties criminalise terrorist acts under the national laws as defined in the 
convention. It further defines areas of cooperation among states, establishes state 
jurisdiction over terrorist acts, and provides a legal framework for extradition and 
extraterritorial investigations and mutual legal assistance. In September 2002, the AU 
adopted the Plan of Action on the Prevention and Combatting of Terrorism, which 
adopts practical measures that substantially address Africa’s security challenges. This 
includes measures in areas such as police and border control, legislative and judicial 
measures, the financing of terrorism and the exchange of information. As part of the 
implementation of the 2002 Plan of Action, the ACSRT was established in 2004 in 
Algiers to serve as a structure for centralising information, studies and analyses on 
terrorism and terrorist groups, and to develop counterterrorism capacity-building 
programmes. In 2004, the AU adopted the Dakar Declaration against Terrorism, 
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which recognises the growing threat of terrorism in the continent and the growing 
linkages between terrorism, drug trafficking, transnational organised crimes, money 
laundering and the illicit proliferation of small arms and light weapons (African 
Union, 2015).

The table below provides a summary of the framework: 

The African Union Counterterrorism Framework

Year Description
1992 Resolution on the Strengthening of Cooperation and 

Coordination among African States
1999 Convention on the Prevention and Combatting of Terrorism
2002 Plan of Action on the Prevention and Combatting of Terrorism
2004 Establishment of the African Centre for the Study and Research 

on Terrorism (ACSRT)
2004 Dakar Declaration against Terrorism

Examining the different global approaches in response to 
terrorist acts 

While commendable progress has been made in developing an African framework 
to tackle the threat of terrorism on the continent, there is a growing realisation that 
global responses, especially in the Middle East, have also affected how terrorism is 
spreading and affecting African countries. With the severe rise in terrorist attacks, 
short-term interventions have been adopted in the form of hard power tactics, such 
as military intervention, as an immediate response. Western powers with military 
means have responded to the threat of terrorism with air strikes and other military 
strategies in the hopes of destroying insurgent groups. Unfortunately, this has not 
been the case, as terrorist groups have been gaining more support and continuing a 
never-ending campaign of bombings, both on home ground and internationally. It is 
difficult to determine the best approaches to dealing with terrorist threats, and the 
case studies below provide an overview and assessment of the way in which this has 
been dealt with, and some of the consequences. 

The military approach to terrorism
Since the 11 September attacks during the administration of George Bush, the US 
government waged a “war on terror” – an international military campaign against 
terror. Bush went on to state, in 2002: “No nation can negotiate with terrorists. For 
there is no way to make peace with those whose only goal is death” (Radford, 2014). 
Thus began a decade of endless wars in the Middle East, with disastrous consequences 
not only in countries such as Iraq, Afghanistan and Syria, but also in North Africa – 
notably Libya. 
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Bush declared war on Saddam Hussein’s regime, largely based on the assumption that 
the Iraqi president aided and abated Al-Qaeda to orchestrate the 9/11 attacks, and 
also on the assumption that Iraq concealed weapons of mass destruction. By 2013, 
an estimated 500 000 people had died in Iraq from war-related causes. Most of the 
deaths were caused by violence, but a third were indirectly linked to the collapse of 
infrastructure. With the withdrawal of US troops in 2011, the country faced a power 
vacuum, thus giving rise to IS/ISIS. 

It can be presumed that the intention of bringing about democratic reforms to the 
Middle East, by way of military intervention, inadvertently led to the formation of 
IS/ISIS – which was a result of the insurrection against the US and its occupation 
of Iraq. “Furthermore, the heavy weaponry abandoned by the f leeing Iraqi army, 
much of which was provided to it by the US, has transformed ISIS into a pseudo 
army, and is being used to consolidate as well as increase its gains. Finally, the 
democratic revolution and resultant civil war in Syria to overthrow Basher al-Assad 
has established ISIS as the main rebel group and has led to the radicalisation of the 
once moderate opposition in that conf lict” (Heinrich, 2015).

Syria 
As part of the Arab Spring, pro-democracy protests began in Syria in March 
2011. Demonstrators, who protested against the arrest and torture of teenagers 
accused of revolutionary graffiti on a school wall, were killed by security forces. 
Protesters demanded President Bashir al-Assad’s resignation, who refused 
to back down. The country then descended into civil war, as rebels formed 
brigades to fight against government forces. It has been estimated that by June 
2013, 90 000 people had been killed in the conf lict and, by August 2015, that 
figure had reached 250 000. The Syrian crisis has brought in a wide range of 
actors – from Turkey, Iran and the Gulf States to Western nations and Russia.

In September 2014, a coalition led by the USA launched air strikes inside Syria in 
an effort to weaken and eventually destroy ISIS. A year later, Russia began an air 
campaign targeting terrorists in Syria, following the bombing of Metrojet Flight 
9268, a Russian-operated airline, for which ISIS claimed responsibility. According 
to reports by Al Jazeera, monitoring groups have estimated that “at least 1 505 
people have been killed in Russian air strikes since they began in September 2015”  
(Al Rifai, 2016), most of whom were civilians and Western-backed rebels. As a result 
of the Syrian civil war, more than 4 million refugees have fled to neighbouring Turkey, 
Lebanon, Jordan and Egypt and parts of Europe, leading to the biggest migration 
crisis to date. 

At the start of the Syrian conflict, an international peace conference on Syria, known 
as Geneva II, took place with the hopes of bringing all sides to the table and finding a 
political solution to the crisis. Talks broke down after only two rounds, with then-UN  
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Special Envoy Lakdar Brahimi blaming the Syrian government’s refusal to discuss 
opposition demands. However, the conf lict with ISIS has lent fresh impetus to the 
search for a political solution. The US and Russia led efforts to get representatives 
of the Syrian government and its opposition to attend “proximity talks” in Geneva 
in January 2016, to discuss a UN Security Council-endorsed roadmap for peace, 
including a ceasefire and a transitional period ending with elections. Steffan de 
Mistura, who thereafter led the peace talks, focused on establishing a series of local 
ceasefires. However, after only three days, the talks were suspended, until 25 February 
2016. De Mistura linked the suspension of the talks to “mounting anger among the 
opposition that they are being pressured to negotiate while Syrian government and 
Russian air attacks on rebel areas continue and escalate” (The Guardian, 2016). 
As a ref lection on the Syrian crisis, it appears that military strikes took precedence 
over the peace talks, which took place far too late. Had the opposition and Assad’s 
government met sooner, there is a possibility that the crisis would not have escalated 
to such a devastating level, and perhaps the peace talks would have experienced 
a different, more positive outcome if Russia and Assad’s forces had backed down 
during this time. 

The Afghanistan war also began soon 
after the 11 September attacks, after 
the US Congress passed legislation 
authorising the use of force when 
the Taliban refused to hand over 
Osama Bin Laden. In October 2001, 
the USA began a bombing campaign 
against Afghanistan. “With assistance 
from Coalition nations, such as the 
United K ingdom, Nato forces, and 
the Northern Alliance, American 
Air Force and Navy planes bombed 
significant Taliban and Al Queda 
targets across Afghanistan” (study.com, n.d.). As a result of the war, there has been 
severe destruction to public health, security and infrastructure. Approximately 
92 000 people have been killed since 2001 – more than 26 000 of those killed 
have been civilians, and nearly 100 000 have been injured. (Watson Institute of 
International and Public Affairs, 2015).

Military strikes have not just been a trend in the approaches to the Middle East, but 
also a response to rebellions and conf licts rising in North Africa. As an example, in 
Libya, UN Security Council (UNSC) Resolution 1973 was implemented to support 
opposition groups, in response to the revolt against Gaddafi during the Arab spring 
in 2011.

Osama Bin Laden was the founder of 
a global militant organisation known 
as Al-Qaeda, and which was founded 
in the late 1980s. Its origins are 
traceable to the Arab volunteers who 
fought against the Soviet invasion of 
Afghanistan in the 1980s. It has been 
designated as a terrorist group by the 
UN Security Council, North Atlantic 
Treaty Organization (NATO), USA, 
Russia and other countries. 
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Libya
As part of the popular protests that took place in Egypt and Tunisia in 2011, 
the Libyan people began an uprising against Muammar Gaddafi’s 40-year rule.  
In response to this uprising, Gaddafi’s government responded with lethal force. 
This rebellion led the country into civil war, with violence and bloodshed escalating. 
The international community imposed harsh sanctions on the country as a result 
of Gaddafi failing to step down. Faced with a severe humanitarian crisis, the 
international community deliberated on the best tactic, considering both military 
and diplomatic approaches. “The African Union rejected any military intervention 
in Libya asserting that the crisis should be resolved through negotiations, whereas 
the Arab League passed a resolution on March 13 calling on the UNSC to impose 
a no fly zone over Libya” (Encyclopaedia Britannica, 2011).  

On 17 March 2011, the UN passed UNSC Resolution 1973, authorising 
sweeping military actions to protect civilians against Gaddafi’s advancing forces. 
On 19 March 2011, US and European forces attacked the Libyan army with war 
planes and cruise missiles, in an effort to disable Libya’s air force and ensure that 
the no-fly zone authorised by the UN would be imposed.

Whilst at the time it seemed necessary, the consequences of military intervention 
has given rise to a country in turmoil. “Almost four years later, Libya is in a state of 
civil war and outright chaos as two conf licting governments claim responsibility over 
the country, militia’s battle for control and extremists accrue concerning amounts 
of power. As the world focuses once again on Libya, there is renewed debate over 
whether or not the 2011 intervention was truly a success” (Robins-Early, 2015).

Western nations have countered terror with brute force, but there are major 
deficiencies in these approaches when looking at the long-term instability in the 
Middle East, North Africa, East Africa and Afghanistan – whilst bearing in mind 
the spread of Al-Qaeda into other regions, as well as the rapid rise of militant groups 
such as IS. “The Western powers too often have responded to the threat of terrorism 
with the use of violence – directly or via allies who are often part of the problem.  
Such violence has, all too often, been indiscriminate, making conf lict worse, not 
better. This approach is failing to promote sustainable solutions to conf lict that 
involve and respond to the concerns, priorities and potentials of conf lict affected 
people in constructive ways” (Keen, 2015). 

The Obama administration has changed the US’s stance on its war on terror. In 2013, 
President Barack Obama announced that “the military and intelligence agencies will 
not wage war against a tactic but will instead focus on a specific group of networks 
determined to destroy the US” (Glain, 2011). He further outlined that military 
action abroad created more enemies, which was in reference to the Boston Marathon 
bombing and Fort Hood shooting that took place that same year. 
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In Nigeria, given the devastating effects that Boko Haram is having on the country 
and the region in general, a military stance was also adopted to tackle this threat. 
Counterstrategies existed prior to the emergence of Boko Haram; in 1998, a 
Multinational Joint Task Force (MNJTF) was established between Nigeria, Chad and 
Niger as a way of combating transnational crimes in the Lake Chad region. It became 
more active in 2012 when the attacks by Boko Haram increased dramatically. In May 
2014, during the Paris Summit, it was decided that regional cooperation should be 
enhanced by means of “coordinated patrols and border surveillance, pooling intelligence 
and exchanging relevant information” (European Parliament, 2015). Member states of 
the Lake Chad Basin Commission (Cameroon, Chad, Niger and Nigeria) and Benin 
pledged troops to the MNJTF. The USA, UK and EU have also pledged their support 
to the counterinsurgency against Boko Haram. In January 2015, the AU indicated 
that it would conduct military operations to prevent the expansion of Boko Haram by 
approving a West African Task Force of 7 500 troops from Nigeria, Chad, Cameroon, 
Niger and Benin to fight the insurgent group (Zamfir, 2015). However, there have 
been reprisal attacks by Boko Haram – both locally and cross-border – as a warning to 
countries that show their support towards destroying the insurgency. 

The adoption of a military stance has raised many concerns  by both African and other 
countries. What was once a local insurgency has now become regionalised, and with 
the backing of the USA, UK and EU will thus become a global issue, with questions of 
Nigeria’s sovereignty possibly hanging in the balance. Also, the presence of a military 
stance may prompt further attacks by Boko Haram, and whilst the presence and 
deployment of troops are necessary as a short-term strategy, it is concerning that the 
powers-that-be are not addressing the root causes of Boko Haram’s insurgency. Indirect 
peace talks were explored in 2012, and during this time Boko Haram was considering 
a ceasefire. “It is the first time a ceasefire has been mentioned, so it is a massive positive, 
but given the lack of trust a resolution is still a way off ” (Reuters, 2012). Talks resumed in  
2015, when President Muhammadu Buhari of Nigeria met with Boko Haram members in 
an attempt to negotiate the release of the student girls kidnapped in Chibok, with fresh 
hopes that it would lead to peace talks in the future. 

However, if military intervention is the way to go, then the MNJTF would have to 
increase its military capacity and outnumber the insurgents – and this would require 
substantial manpower, training and financial resources. 

Soft power and mixed approach
It is important to look at soft power tactics and mixed approaches, which include 
dialogue as well as a relatively lower degree of military intervention compared to the 
campaigns in the Middle East. 

Mali is a case in point where soft power tactics were first explored as a means to respond 
to the Tuareg rebellion and reduce the conflict. The AU and Economic Community 
of West African States (ECOWAS) adopted a dual track approach, by first using 
mediation and thereafter military tactics. It should be noted that legitimate demands by 
the National Movement for the Liberation of Azawad (MNLA) were met, to an extent, 
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through the Algiers Accord, in which the MNLA has more autonomy in the northern 
region of Mali. Thereafter, French military intervention was implemented by means of 
UNSC Resolution 2071 to push back insurgent groups.

Another example is that of Somalia, where military intervention was first used in 
parallel with a peace process. In 2007, the AU’s PSC created AMISOM. Initially 
with a six-month mandate, the mission aimed to provide support to the transitional 
government and to “take all necessary measures, appropriate, and in coordination with 
the Somali National Defence and Public Safety institutions, to reduce the threat posed 
by Al-Shabaab and other armed opposition groups” (AMISOM, 2007), among other 
things. AMISOM has been working in unison with the Somali National Army (SNA) 
and through coordinated efforts, during the course of 2014, gained back towns initially 
seized by the insurgents. Whilst some progress has been made by AMISOM and the 
SNA’s counter efforts, Al-Shabaab continues its attacks, specifically targeting these 
military operations. 

Mali 
In January 2012, the Tuareg people, who reside in northern Mali, began a campaign 
to fight the Malian government for autonomy of the north. Tuareg separatists 
formed allies with Islamist rebels during the 2012 rebellion, strengthening their 
attempts to seize major areas in the north, including the city of Timbuktu. Army 
officers, led by Captain Amadou Sanogo, toppled the government, owing to 
dissatisfaction with President Amadou Toumani Touré’s handling of the rebellion 
attacks. The military coup left a power vacuum in its wake, enabling Tuareg rebels to 
seize control of northern Mali. Following the coup, ECOWAS leaders convened in 
Abidjan, Côte d’Ivoire and Burkina Faso, and President Blaise Comporé of Burkina 
Faso was confirmed as the ECOWAS mediator. Political, economic and diplomatic 
sanctions were imposed on Mali in order to regain constitutional order. A deal 
was brokered in which Sanogo ceded power to Dioncounda Traoré as interim 
president, and constitutional order was restored. In December 2012, the first direct 
talks between Malian officials and Ansar Dine and the MNLA began, mediated 
by Burkina Faso’s Prime Minister, Djibril Bassolé. This resulted in a ceasefire, and 
groups agreed to drop their calls for independence and imposing sharia law across 
the country. A transition roadmap was established, which included an electoral 
calendar and provided for the opening of negotiations with the north. In March 
2013, Mali’s transitional government adopted a draft decree for the creation of a 
Dialogue and Reconciliation Commission (DRC), which aimed to identify political 
and armed groups likely to be part of the process and suggested recommended 
actions likely to contribute to the reconciliation of all Malian communities.  
The commission was expected to address areas of security and governance in the 
north. On request for help from Mali’s interim president, France deployed French 
armed forces to assist Malian troops. The French armed forces arrived in early 
January 2013 and contributed towards curbing the movements of the insurgents.
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The absence of a central authority has contributed to the country’s weak governance, 
resulting in poor infrastructure, safety and security, and human development 
needs. Terrorism thrives in countries that are fragile. According to the 2015  
Mo Ibrahim Index on African Governance, Somalia was the lowest-scoring country 
on overall governance. However, there has been a marginal improvement in all 
categories – the most being in human development (Mo Ibrahim Foundation, 
2015). The Intergovernmental Authority on Development (IGA D), together with 
other international stakeholders, has been providing support to the Government 
of Somalia in its peacebuilding efforts. Furthermore, Somaliland has been urging 
IGA D for high-level consultations to take place among officials, so that a political 
approach can be considered to find a peaceful solution to the threat of Al-Shabaab.

In conclusion, there is now a stronger determination to re-evaluate the approaches 
taken, to ensure that human lives and the destruction that war brings can be 
minimised in pursuit of humanitarian assistance. British diplomat Jonathon Powell 
mentions that “when it comes to terrorism, governments seem to suffer from a 
collective amnesia. All of our historical experience tells us is that there can be no 
purely military solution to a political problem, and yet every time we confront a 
new terrorist group, we begin by insisting we will never talk to them. As former US 
Vice President Dick Cheney put it, ‘we do not negotiate with evil, we defeat it. In fact 
history suggests we do not usually defeat them and we nearly always end up talking to 
them’” (The Guardian, 2014).

Dignitaries at the retreat emphasised that the political solutions to this endemic 
situation need to target the terrorist groups as well as improve the political, social and 
economic fibres of society – which would, in effect, weaken the threads that promote 
insurgency groups. As part of this approach, mediation and negotiation tools should 
not be ruled out, but pursued and encouraged. 

Delegates participating in the session.
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Mediation as an effective tool in response to terrorism

A key objective of the retreat was to conceptualise a shared continental 
counterterrorism response strategy. Therefore, the emphasis during the deliberations 
was on undertaking a process of engagement by means of mediation and negotiation 
in the pursuit to neutralise terrorism in the most effective way possible. Positive 
outcomes can be achieved through a process of engagement. First, this promotes a 
political dimension to the situation rather than a military dimension, and signifies 
an element of inclusion rather than exclusion. To exclude and isolate a group may 
cause a more radical response, which would lead to more intransigence. Second, it is 
important to note that talking to an armed group does not necessarily mean that there 
is an agreement to their demands. It may not guarantee a result, but it can present an 
opportunity to address and provide assistance to humanitarian needs. Finally, in an 
environment where radicalised groups have been generating considerable support in 
either social, political or cultural interests, there is a level of responsibility by states 
to acknowledge and reach out to understand these shared interests among groups,  
and assess whether a compromise can be reached to enhance co-existence in the  
same environment. 

Some important lessons can be drawn from the studies presented in the report.  
In the case of Nigeria, during the indirect talks in 2012, a ceasefire was considered 
by Boko Haram. This would not necessarily resolve the conf lict, but would at least 
pause the violence, and would be a key step in a peace process towards settling 
conf lict. In the case of Mali, the Algiers Accord aimed to put an end to the cycle of 
four internal uprisings since independence from France in 1960.  A key outline of 
AU and UN frameworks to oppose terrorism indicates that member states should do  
what is necessary and appropriate to protect civilians from terrorism. For this reason, 
dialogue should always be the first approach for states and organisations to consider; 
only in extreme cases when all engagement efforts are exhausted should there be a 
need for military intervention. 

Recommendations/conclusions 
The Windhoek Retreat was hailed as a landmark event for the African continent. For 
the first time, senior officials within the AUC, prominent diplomats and mediators, 
thematic experts, academics and civil society organisations were provided with a 
forum to interrogate the challenges emanating from terrorism and violent extremism 
and to strategise on comprehensive solutions.

During deliberations, participants critically examined a number of the most urgent 
security-related, socio-economic and political causes of terrorist activities, and 
interrogated their consequences for Africa’s immediate stability and long-term socio-
economic development. These analyses not only sought to unpack the complexities 
and undercurrents that inform Africa’s current security environment, but also strived 
to contribute to the development of tangible recommendations that could be taken 
forward by AU member states, the AUC and a wide range of continental stakeholders. 
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The conclusions of and recommendations emanating from the retreat, as expressed 
within the Windhoek Declaration (AUC, 2015) (see Annexure A), affirmed the 
consensus among participants that preventing, countering and ending terrorist 
activities on the African continent required comprehensive and coordinated 
responses expanding beyond the realm of the military and police. One of the central 
outcomes of the retreat was the affirmed centrality of long-term solutions that 
focused on mitigating the drivers of radicalisation. These should be coupled with 
sustained commitments to preventing terrorism, and f lexible and context-specific 
efforts to engage in political dialogue where appropriate. The retreat also highlighted 
the importance of coordinated regional responses to preventing and countering 
terrorist activities. In this regard, participants supported greater commitment to the 
AUC’s and R ECs’ existing frameworks and policies on counterterrorism.

These issues, among others captured during the retreat and within the Windhoek 
Declaration, are expanded upon below.

Ensuring comprehensive and sustainable responses to the long-
term causes of terrorism and violent extremism
Holistic responses to address deep-seated socio-economic and governance 
challenges within many countries remain central to mitigating the conditions that 
fuel radicalisation, terrorism, and violent extremism. The triple challenges of poverty, 
unemployment, and inequality, which deepen disparities within and grievances 
between many communities, leave many individuals vulnerable to radicalisation. 
Further amplified by deficits in inclusive and accountable governance, especially 
considering instances where basic human rights and the rule of law are not applied 
equally within countries, these long-term challenges were considered to be the root 
causes of terrorism and violent extremism. As such, there is an urgent need for the 
AUC, the R ECs, African member states, and civil society stakeholders to increase 
their efforts at promoting inclusive socio-economic development throughout 
the continent. Development strategies and initiatives, framed upon the tenets 
and commitments set forward in the AU’s Agenda 2063 and the UN Sustainable 
Development Goals, should be undertaken by a collective of government bodies, 
private sector entities and civil society organisations and must strive to uplift all 
communities. These strategies should also account explicitly for the socio-economic 
contexts of Africa’s youth, who are disproportionately impacted by high levels of 
unemployment and consequently more susceptible to radicalisation. Long-term 
socio-economic strategies should further focus on promoting community-level 
social and economic development rather than reliance on macro-economic growth 
through natural resource trade. Stronger commitments to inclusive and accountable 
governance, especially in consideration to the distribution of resources and the 
fairness of the criminal justice system, are also vital for preventing tensions between 
communities divided along narrow identity lines, or between governments and 
communities especially at local levels. 



35

Silencing the guns -  Terrorism,  mediation and non-state  armed groups

Improving the quality of information and analysis on actors 
and groups that commit terrorism
Detailed information-gathering and analyses of individuals and organisations 
that commit acts of terrorism are considered to be of the utmost importance for 
developing effective and sustainable responses. These analyses are essential for 
unpacking and identifying the individuals within the structure of a terrorist group, 
their underlying grievances and motivations, the context from which they have 
evolved, their modus operandi (strategies and tactics), and their ambitions and goals. 
Understanding these specific issues can greatly contribute to identifying potential 
opportunities for engaging in dialogue, especially as terrorism is a phenomenon that 
is both context-specific and constantly evolving. At times, the dominant narratives 
and labels associated with the terms “terrorism” and “terrorist” can obstruct key 
distinctions between and within such groupings. For example, Al-Shabaab, ISIS 
and Boko Haram may all be rightfully ascribed as terrorist groups, but this broad 
label can unintentionally blur important distinctions – a closer reading into  
Al-Shabaab’s evolution, for instance, highlights how nationalism informs a number of 
its grievances, whereas ISIS is driven by ambitions of territorial expansion. Terrorist 
groups are not homogenous entities and are comprised of different tiers, hierarchies 
and factions. These various factions – and even the individuals within a given faction –  
may share similar interests and pursue similar goals, but may also diverge on certain 
grievances, issues and tactics. Participants urged that competent African institutions –  
ranging from government intelligence agencies and the ACSRT to CSOs such as think 
tanks, non-governmental organisations, academics and religious organisations –  
undertake long-term analyses and in-depth studies of these groupings. Included 
should be assessments of their structures and composition, trajectories, evolution and 
key grievances, to expand the possibilities for undertaking dialogue. The information 
drawn from these data-gathering and analysis exercises should then be shared widely 
and used to inform strategic responses for dialogue and potential engagement. There 
is also an identified need to understand the specific contextual factors that facilitate 
radicalisation, as well as improved research on the manner in which terrorist groups 
employ social media as tools for radicalisation and terrorism.

Emphasising the use of and possibilities for negotiating and 
mediating an end to terrorism
Negotiations and mediation should be considered as important tools for responding 
to terrorism and violent extremism. While security-based interventions are often 
the immediate responses to terrorism, these interventions do not often produce the 
political solutions required to terminate violence sustainably – by nature, terrorist 
activities defy the paradigm of conventional warfare and make it near-impossible to 
eliminate one side’s military capacities. Africa’s historical experiences have shown 
decisively that sustainable peace is most often achieved through political dialogue 
rather than military victory. Therefore, the tools and practices of negotiation and 
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mediation become important as part of the holistic responses. The AU and R ECs, 
member states, CSOs and community-based stakeholders across the continent hold 
invaluable historical experience in undertaking negotiation and mediation efforts 
that are context-specific. It is important that these experiences, along with the 
established principles and practices of negotiations and mediation interventions, are 
adapted to the specificities of negotiating with terrorist organisations. Participants 
at the Windhoek Retreat emphasised that these adaptations must consider how best 
to respect the grievances and motivations of those that commit acts of terrorism, 
without negotiating or legitimising their actions. Specific case studies of negotiations 
involving terrorist organisations in Mali and CAR, and with Boko Haram in Nigeria, 
highlighted three specific considerations to further inform the viability of negotiations 
and mediation with respect to armed groups. First, the choice of who to deploy as a 
lead negotiator or mediator when engaging armed groups makes a significant impact 
on the viability of the intervention. Second, there remains an important question to 
address as to whether those stakeholders who engage in criminal activities (such as 
drug trafficking or human trafficking) should participate in the dialogue sessions 
without renouncing their position. Third, individuals who participate in armed 
groups and terrorist organisations are less likely to be capable of articulating their 
claims and grievances through mediation and therefore less likely to be accepting of 
compromise, which creates a barrier to their willingness to participate.

Bolstering Africa’s input into the global discourse on terrorism 
and violent extremism
Africa should take a more prominent role in shaping how stakeholders and institutions 
throughout the world define and frame issues of terrorism and violent extremism. 
Conceptualisation issues extend into how terrorism and violent extremism are 
defined and analysed, how responses are developed and implemented, and how 
any externalities or consequences of these actions are managed. Defining terrorism 
remains an elusive but necessary task – participants at the Windhoek Retreat drew 
from the AU’s definition of terrorism and emphasised that greater importance be 
placed upon defining an act as a terrorist act, rather than designating an individual 
or organisation as “terrorist”. Over the past decade, African stakeholders have not 
inf luenced the global narrative on terrorism successfully to ref lect the continent’s 
own experiences. This issue becomes more pressing when it is recognised that 
Africa is impacted equally by counterterrorism approaches undertaken by other 
countries, especially from the externalities of military interventions in the Middle 
East and south-west Asia. The AUC, R ECs, member states and non-state actors 
can all contribute positively towards sharing Africa’s experiences in countering 
terrorism and violent extremism, to promote more holistic and sustainable responses 
that not only mitigate the threat of violence but also contribute to lasting political 
solutions. Africa’s historical experiences inform a number of valuable and insightful 
contributions for the global discourse on terrorism and violent extremism. One of 
these insights includes the need for separating common denominators of identity  
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(for example, religion, race or geography) from the root causes of the terrorist 
activities themselves. Another important insight is the need for greater emphasis on 
pursuing dialogue as a response to terrorism, and working towards political solutions 
as the long-term approach to ending the violence. 

Fostering greater commitment to the prevention of terrorism
Preventing radicalisation is unanimously regarded as central to silencing the guns 
and abetting the spread of terrorism on the African continent. Participants at the 
retreat framed prevention as a dynamic and continuous process that encompasses 
research, building strong social connections and undertaking the necessary processes 
to address complex underlying grievances within and between communities. 
Holistic approaches to prevention, especially those that go beyond the security-
driven paradigm of countering terrorism and violent extremism, are considered 
essential if prevention efforts are to have any serious and lasting effects. Community-
based engagements and responses that place affected communities at the heart 
of interventions are central to holistic prevention measures – the vast majority of 
individuals who commit acts of terrorism emerge from affected local communities, 
and in some instances terrorist organisations may receive implicit or explicit support 
from these communities, which may share similar grievances. Local communities 
and grassroots stakeholders are also best positioned to hold individuals accountable, 
and build greater support for sustainable change. Engaging affected and vulnerable 
communities on the interrelated social, economic and political forces that contribute 
to radicalisation therefore constitutes an important pillar of a holistic approach to 
preventing terrorism. 

Enhancing UN and AU responses to terrorism and violent 
extremism
The UN and the AU are vital institutions in promoting coordinated, cohesive, 
sustained and holistic responses to terrorism and violent extremism on the 
continent. Both institutions have undertaken a number of decisions and launched 
comprehensive processes to marshal resources and ensure that member states work 
effectively in combating terrorism. The establishment of the UN’s Global Counter 
Terrorism Strategy provides a concrete plan of action on the ways in which to combat 
terrorism. This strategy marked the first time that all member states of the UN agreed 
to a common strategy and operational framework to fight terrorism. It would thus 
be important for both the AU and UN to partner and complement their efforts, 
based on the respective counterterrorism frameworks that have been established. 
These multilateral institutions are also well positioned to assess the means by 
which member states respond, to ensure that member states refrain from pursuing 
their own national agenda on counterterrorism, and to consider whether strategies 
would be effective, considering the resources that are available. Participants at the 
Windhoek Retreat also urged the UN and the AU to adopt the principle of f lexibility 
for engaging all stakeholders. The grievances that underlie terrorist activities are 
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complex and multifaceted. Multilateral institutions, as more impartial stakeholders 
than member states, should be willing and prepared to engage all entities – including 
those that commit acts of terrorism – in political dialogue to work towards sustainable  
political solutions. 

Another issue for deliberation is the role of UN and AU peace operations in 
undertaking future counterterrorism interventions. Participants at the Windhoek 
Retreat attempted to envision what role UN and AU peacekeepers should play in 
counterterrorism efforts, especially when terrorist activities directly threaten the 
protection of civilian mandates and peacekeepers themselves. Recognising the 
guidance from the 2015 Report of the UN Secretary General’s High-level Panel on 
Peace Operations – which explicitly noted its opinion that UN troops should not 
participate in counterterrorism activities – there is a need for critical ref lection on 
how peace operations on the African continent can simultaneously protect civilians 
while using their resources efficiently and effectively (UN High-level Panel on Peace 
Operations, 2015:12).

Enhancing security-rooted responses to terrorism and violent 
extremism 
Participants at the Windhoek Retreat urged for more caution when implementing 
military and security-rooted responses to terrorism on the continent. While 
recognising the importance of the military and police as the frontlines of deterring 
and combat acts of terrorism, it is clear that security-dominated responses can also 
contribute negatively to peace and stability and unintentionally amplify the potential 
threats of violence. National police serve as key stakeholders in mitigating terrorist 
attacks: on the one hand, greater national investment into police services’ capacities 
and available resources are necessary for detecting, preventing and responding to acts 
of terrorism as efficiently and quickly as possible. On the other hand, overly robust 
police responses that target civilian populations, or do not respect the rule of law, 
could unintentionally contribute to increased radicalisation. Military interventions 
require significant commitments of financial resources and political will, especially 
when engaging unconventional forces such as terrorist organisations. Cooperation 
and coordination responses are therefore necessary components of any security 
response – there is need for cooperation between the police services and the military 
within a given country, as well as for cooperation between different militaries within 
an affected region. A positive example of recent military cooperation is the MNJTF, 
to combat Boko Haram. Military interventions against terrorist organisations should 
be guided by clearly defined goals and operational methods, and specific targets 
and strategies, and be backed by a thoroughly developed stabilisation and exit plan. 
Without clearly and carefully establishing these components prior to undertaking 
military interventions, countries could find themselves trapped indefinitely in 
military conf lict. 



39

Silencing the guns -  Terrorism,  mediation and non-state  armed groups

References 
ACCORD. (2015)  Mediation is crucial to AU efforts on terrorism and armed groups in Africa. 

[Internet]. Available from: <http://www.accord.org.za/news/mediation-is-crucial-to-au-

efforts-on-terrorism-and-armed-groups-in-africa/> [Accessed 18 February 2016].

African Union. (2014) Report of the Chairperson of the Commission on Terrorism and 

Violent Extremism in Africa at the Peace and Security Council 455th Meeting at the Level 

of Heads of State and Government. [Internet]. Available from: <http://cpauc.au.int/en/

content/report-chairperson-commission-terrorism-and-violent-extremism-africa-peace-

and-security-co-0> [Accessed 11 March 2015].

African Union. (2015) The African Union Counter Terrorism Framework. [Internet], 

Available from: <http://www.peaceau.org/en/page/64-counter-terrorism-ct> [Accessed 

24 May 2016].

African Union Commission. (2015) Windhoek Declaration: “Silencing the guns – terrorism, 

mediation and armed groups”. African Union Commission 6th Annual Retreat of Special 

Envoys and Mediators on the Promotion of Peace, Security and Stability, 22 October, 

Windhoek. [Internet]. Available from: <http://www.peaceau.org/en/article/windhoek-

declaration-silencing-the-guns-terrorism-mediation-and-armed-groups> [Accessed  

7 February 2016].

AMISOM. (2007) AMISOM Mandate. [Internet], Available from: <http://amisom-au.org/

amisom-mandate/> [Accessed 15 May 2016].

Al Jazeera. (2014) Profile: the Lord’s Resistance Army. Al Jazeera [Internet], 6 May. Available from: 

<http://www.aljazeera.com/news/africa/2011/10/2011101418364196576.html> [Accessed  

13 February 2016].

Al Rifai, D. (2016) Russian air strikes kill over 1 000 civilians in Syria. Al Jazeera [Internet],  

20 January. Available from: <http://www.aljazeera.com/news/2016/01/russian-air-strikes-

kill-1000-civilians-syria-160120135601455.html>  [Accessed 3 March 2016].

BBC Monitoring. (2013) Africa’s militant Islamist groups. BBC News [Internet], 6 December. 

Available from: <http://www.bbc.com/news/world-africa-24587491> [Accessed  

11 February 2016].

Beary, B. (2015) Terrorism in Africa: Do Islamist’s on the continent threaten the West?.  

CQ Researcher, 25(25), pp.577–600.

Botha, A. (2008) Challenges in understanding terrorism in Africa: A human security 

perspective. African Security Review, 17 (2), pp. 28–41.

CFR Backgrounders, (2015) Al-Shabab. [Internet] Available from: <http://www.cfr.org/

somalia/al-shabab/p18650> [Accessed 18 February 2016].

Çınar, B. (2009) The root causes of terrorism. METU Studies in Development, 36 (1) (June),  

pp. 93–119.

Congressional Research Service. (2014) Al Qaeda-affiliated groups: Middle East and Africa.  

[Internet]. Available from: <https://www.hsdl.org/?view&did=758620> [Accessed  

16 March 2016].



40

Silencing the guns -  Terrorism,  mediation and non-state  armed groups

Dearden, L. (2016) Isis in Libya: executions and “unbearable” atrocities in group’s biggest 

stronghold outside Iraq and Syria. Independent [Internet], 18 May. Available from: <http://

www.independent.co.uk/news/world/africa/isis-in-libya-executions-and-unbearable-atro 

cities-in-sirte-groups-biggest-stronghold-outside-iraq-a7035586.html> [Accessed  

1 June 2016].

Encyclopaedia Britannica. (2011) Iraq War, 2003–2011. Encyclopaedia Britannica [Internet]. 

Available from: <http://global.britannica.com/event/Iraq-War>.[Accessed 1June 2016].

European Parliament, (2015) African-led counter-terrorism measures against Boko 

Haram. [Internet]. Available from: <http://www.europarl.europa.eu/RegData/etudes/

ATAG/2015/551302/EPRS_ATA(2015)551302_EN.pdf> [Accessed 5 June 2016].

Forest, J. and Giroux, J. (2011) Terrorism and political violence in Africa: contemporary 

trends in a shifting terrain. Perspectives of Terrorism [Internet], 5 (3). Available from: 

<http://www.terrorismanalysts.com/pt/index.php/pot/article/view/152/html> [Accessed 

8 April 2016].

Ganor, B. (2011) Trends in modern international terrorism. In: Weisburd, D., Feucht, T., 

Hakimi, I., Mock, L. and Perry, S. eds To protect and to serve: policing in an age of terrorism. 

New York, Springer-Verlag, pp. 11–42.

Glain, S. (2011) What actually motivated Osama bin Laden?. US News [Internet], 3 May. 

Available from: <http://www.usnews.com/opinion/blogs/stephen-glain/2011/05/03/

what-actually-motivated-osama-bin-laden> [Accessed 8 February 2016].

Haynes, J. (2012) Religious transnational actors and soft power. Farnham, Ashgate, p. 2.

Heinrich, N. (2015) One war, many reasons: the US invasion of Iraq. E-International Relations 

Students [Internet], 9 March. Available from: <http://www.e-ir.info/2015/03/09/one-war-

many-reasons-the-us-invasion-of-iraq/> [Accessed 11 March 2016].

Institute for Economics and Peace. (2015) Global Terrorism Index 2015: Measuring 

and understanding the impact of terrorism. Institute for Economics and Peace 

[Internet], November. Available from: <http://economicsandpeace.org/wp-content/

uploads/2015/11/Global-Terrorism-Index-2015.pdf< [Accessed 18 May 2016].

Keen, D. [2015] Counter-terrorism: time to find peacebuilding alternatives. Saferworld 

[Internet]. 27 January. Available from: <http://www.saferworld.org.uk/news-and-views/

comment/160-counter-terrorism-a-time-to-find-peacebuilding-alternatives> [Accessed 

1 May 2016].

Lutz, J. and Lutz, B. (2010) Democracy and terrorism. Perspectives on Terrorism [Internet], 

4 (1). Available from: <http://www.terrorismanalysts.com/pt/index.php/pot/article/

view/91/html> [Accessed 2 February 2016].

Mo Ibrahim Foundation. (2015)  The 2015 Ibrahim Index of African Governance: key 

findings. [Internet]. Available from: <http://mo.ibrahim.foundation/iiag/> [Accessed  

11 May 2016]. 

National Counterterrorism Center (NCTC). (2015) Terrorist groups. [Internet] Available 

from: <http://www.nctc.gov/site/groups.html> [Accessed 19 January 2016].



41

Silencing the guns -  Terrorism,  mediation and non-state  armed groups

NCTC. (2016) Boko Haram. [Internet]. Available from: <http://www.nctc.gov/site/groups/

boko_haram.html> [Accessed 13 February 2016].

Office of the United Nations High Commissioner for Human Rights, (n.d.). Human Rights, 

Terrorism and Counter-terrorism. Fact Sheet, [online] 32, p.5. Available at: <http://www.

ohchr.org/Documents/Publications/Factsheet32EN.pdf.>

Organization of African Unity. (1999) OAU Convention on the Prevention and Combating of 

Terrorism, Treaty on Cooperation among the States Members of the Commonwealth of 

Independent States in Combating Terrorism, p. 207. [Internet], Available from: <https://

treaties.un.org/doc/db/Terrorism/OAU-english.pdf> [Accessed 11 April 2016]. 

Pike, J. (2016) Allied democratic forces. GlobalSecurity.org [Internet]. Available from: <http://

www.globalsecurity.org/military/world/para/adf.htm> [Accessed 14 February 2016].

Radford, B. (2014) Negotiating with terrorists: what’s the big deal? Seeker [Internet],  

4 June. Available from: <http://news.discovery.com/history/us-history/negotiating-with-

terrorists-whats-the-big-deal-140604.htm> [Accessed 12 February 2016].

Rapoport, D. (2004) Modern terror: the four waves. In: Cronin, A.K. and Ludes, J.M. eds Attacking 

terrorism: elements of a grand strategy. Washington DC, Georgetown University Press,  

pp. 61–78.

Reuters. (2012) Nigeria starts mediated talks with Boko Haram. IOL News [Internet],  

15 March. Available from: <http://www.iol.co.za/news/africa/nigeria-starts-mediated-

talks-with-boko-haram-1257424> [Accessed 4 February 2016].

Robins-Early, N. (2015) Was the 2011 Libya intervention a mistake? The Huffington Post 

[Internet], 7 March. Available from: <http://www.huffingtonpost.com/2015/03/07/libya-

intervention-daalder_n_6809756.html> [8 April 2016].

Sergie, M.A. and Johnson, T. (2015) Boko Haram. Council on Foreign Relations [Internet],  

5 March. Available from: <http://www.cfr.org/nigeria/boko-haram/p25739> [Accessed  

20 January 2016].

Study.com. (n.d.) The war in Afghanistan: causes, timeline & controversy. [Internet],  

Available from: <http://study.com/academy/lesson/the-war-in-afghanistan-causes-

timeline-controversy.html> [Accessed 20 March 2016].

Tax, M. (2012) Double bind. New York, Centre for Secular Space, p. 1.

The Guardian, (2014). How to talk to terrorists. [Internet]. Available from: <http://www.

theguardian.com/world/2014/oct/07/-sp-how-to-talk-to-terrorists-isis-al-qaida> 

[Accessed 30 March 2016].

Reliefweb. (2015) Report of the High-level Independent Panel on Peace Operations on uniting 

our strengths for peace: politics, partnership and people. [Internet], 16 June. Available 

from: <http://reliefweb.int/report/world/report-high-level-independent-panel-peace-

operations> [Accessed 9 February 2016].

Zamfir, I. (2015) African-led counterterrorism measures against Boko Haram. European 

Parliamentary Research Service [Internet], March. Available from: <http://www.europarl.

europa.eu/RegData/etudes/ATAG/2015/551302/EPRS_ATA(2015)551302_EN.pdf>  

[Accessed 10 April 2016].



42

Silencing the guns -  Terrorism,  mediation and non-state  armed groups

Appendix A: Windhoek Declaration

6th Annual Retreat of Special Envoys and Mediators On the Promotion of  Peace, 
Security and Stability in Africa

Silencing the Guns – Terrorism, Mediation and Non-State Armed Groups 

Windhoek, Namibia  
21–22 October 2015

	



43

Silencing the guns -  Terrorism,  mediation and non-state  armed groups

WINDHOEK DECLARATION

1. The Sixth African Union (AU) Annual High-Level Retreat of Special Envoys 
and Mediators on the Promotion of Peace, Security and Stability in Africa was 
convened in Windhoek, Republic of Namibia, from 21 to 22 October 2015, on 
the theme: “Silencing the Guns – Terrorism, Mediation and Non-State Armed 
Groups”. This Retreat was organized by the AU Commission and hosted by the 
Government of the Republic of Namibia. The Durban-based African Centre for 
the Constructive Resolution of Disputes (ACCORD) and the Institute of Peace 
and Security Studies (IPSS) of the Addis Ababa University provided technical 
support for the Retreat.

2. The Retreat was officially opened by the AU Commissioner for Peace and Security, 
Ambassador Smail Chergui. The opening ceremony also featured statements by 
the Special Representative of the United Nations (UN) Secretary-General, Head 
of the UN Office to the AU (UNOAU), and Special Envoy for Sudan and South 
Sudan, Ambassador Haile Menkerios. On behalf of H.E. Mr. Hage Gottfried 
Geingob, President of the Republic of Namibia, Right Honourable Netumbo 
Nandi Ndaitwah, Deputy Prime Minister and Minister for International Relations 
and Cooperation, delivered the keynote address of the Retreat, focusing on an 
overview of the peace and security situation in Africa and providing guidance on 
the way forward.

3. The Retreat brought together former Heads of State, senior representatives of 
the AU Commission, the Special Envoys and Representatives of the Chairperson 
of the Commission and members of the Panel of the Wise, as well as by 
representatives of the Regional Economic Communities/Regional Mechanisms 
for Conflict Prevention, Management and Resolution (RECs/RMs). Moreover, 
the Retreat was attended by several Special Representatives of the UN Secretary-
General and other senior officials representing the International Organisation 
of La Francophonie (OIF), the League of Arab States and the European Union 
(EU), and bilateral partners. Also in attendance were representatives of civil 
society organisations, think tanks and academia. 

4. Held within the context of the on-going implementation of Agenda 2063, as 
adopted by the AU policy organs, the Retreat constituted an additional step to give 
practical expression to the 50th Anniversary Solemn Declaration, adopted by the 
Assembly of the Union, in Addis Ababa, on 25 May 2013, in which the Heads of 
State and Government pledged not to bequeath the burden of conflicts to the next 
generation of Africans, committing themselves to end all wars in Africa by 2020. 
Against this backdrop, and building on the Retreat held in Arusha, Tanzania, from 
21 to 23 October 2014, the Windhoek Retreat aimed at taking forward the vision 
and plans for “Silencing the Guns in Africa by 2020”. 
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5. Participants acknowledged that the AU High-Level Retreats are central to 
promoting dialogue, sharing experiences and exchanging best practices that can 
contribute to African-specific narratives. During the Retreat, the deliberations 
focused on a wide range of issues revolving around the themes of terrorism 
and mediation. It was felt that discussing such issues at the highest level signals 
an important opening that can set the future counter-terrorism agenda in  
the Continent.

6. Participants noted that, although terrorism has affected the African continent 
for some time, the increase in frequency and scope of violent attacks by different 
groups and the growing presence of the so-called Islamic State in Africa - to which 
some groups have pledged allegiance - are a matter of deep concern. Casualties, 
destruction of infrastructure, displacement and loss of livelihoods have been 
unprecedented. In Somalia, Mali, Nigeria, Cameroon, Niger, Chad, Central 
African Republic and in Libya, armed conflict and/or terrorism have resulted 
in a humanitarian crisis of grave proportions. There is an estimated 28 million 
people in need of humanitarian assistance across the Sahel. Moreover, it is likely 
that the conditions fuelling violent extremism will not subside in the immediate 
future, especially given the current dynamics in the Middle East and the increasing 
globalisation evident throughout the world.  

7. Participants emphasised that terrorism must not be seen as a static phenomenon, its 
nature changing over time and place. This phenomenon has been conceptualised, 
indeed defined, in a variety of ways, not all consistent. Terrorism, violent extremism 
and religious extremism are used interchangeably, with a tendency to currently 
associate the phenomenon exclusively with religious extremism, especially some 
versions of militant Islamism. Therefore, some level of consensus on how these 
concepts are defined is central to the development of appropriate responses 
and solutions, in order to reduce the risk that counter-terrorism strategies are 
developed in the pursuit of narrow interests. In this regard, Participants took 
cognisance of the definitions contained in the AU legal instruments, including the 
OAU Convention on the Prevention and Combating of Terrorism (1999) and the 
Supplementary Protocol (2004), as well as in the AU Plan of Action (2002), which 
are relevant as they focus on the “act of terrorism”, placing terrorism squarely in 
the domain of tactics rather than a strategy or political objective. 

8. Participants were briefed on the different security cooperation mechanisms 
that have been established at the regional level, with particular emphasis on 
the Nouakchott Process on the Enhancement of Security Cooperation and 
the Operationalization of the African Peace and Security Architecture in the 
Sahel-Saharan Region, the Djibouti Process on the Enhancement of Security 
Cooperation in East Africa and the Regional Cooperation Initiative for the 
Elimination of the Lord’s Resistance Army (RCI-LRA). In addition, Participants 
were informed of other efforts undertaken by the AU Commission, including 
those of the African Centre for Study and Research on Terrorism (ACSRT) and 
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of the Special Representative of the Chairperson of the Commission in charge of 
Counter-Terrorism Cooperation, in support of the measures taken by Member 
States to combat terrorism. Mention was also made of the efforts being deployed 
by the member countries of the Lake Chad Basin Commission (LCBC) and 
Benin, as part of the Multinational Joint Taskforce (MNJTF) responsible for 
combating the Boko Haram terrorist group, and of the creation of the African 
Police Cooperation Mechanism (AFRIPOL), as well as of the establishment, by 
the Commission, of an Advisory Team responsible for supporting the AU in the 
monitoring and implementation of the relevant provisions of the communiqué 
of the 455th meeting of the Peace and Security Council (PSC) held in Nairobi, 
Kenya, on 2 September 2014, and devoted to the issue of violent extremism and 
counter-terrorism in Africa. 

9. Participants noted that the global debate is shifting from “war on terror” to 
other types of responses with a more holistic approach. Terrorism and violent 
extremism represent a multidimensional and complex phenomenon, requiring a 
comprehensive counter-strategy. In this view, Participants debated extensively on 
the nature, dynamics and causes of terrorism, providing a much-needed historical 
perspective. Understanding the root causes of terrorism, as well as the motivations 
that underline radicalisation leading to violent extremism, were considered 
to be crucial. Participants identified specific internal contexts and underlying 
grievances, on the one hand, and the external influences that have shaped the 
discourse and actions of these movements. On the other hand, a more nuanced 
and informed understanding of these groups is vital as they sometimes stem and 
receive support from local communities. Such understanding may help avoid the 
risk to reject possible legitimate claims and demonize political movements by 
simply defining them as terrorists. This includes an analysis of their background, 
evolution, ideologies, grievances and motivations, bearing in mind that analysis 
and understanding do not mean legitimize terror.

10. Participants, in this regard, highlighted the importance of the role of mediation. 
There is no single policy formula for complex peace negotiations, and wrong 
strategies within such highly complex activity may only result in continuing to 
chase the problems without resolving them. The recognized Africa’s extensive 
experience in mediation and negotiation should therefore form the basis 
simultaneously for a reflection on international policies for combating terrorism 
and violent extremism in the Continent, but also be used in the development of a 
more comprehensive multilateral counter-terrorism response.   

11. Participants concurred that a combination of structural causes and aggravating 
factors must be considered. Socio-economic, political and identity-driven 
marginalisation, unequal distribution of resources, deprivation and poverty, 
illiteracy, poor governance and institutional weaknesses, including in the law 
and order sector, the existence of long stretches of porous, largely ill-monitored 
and poorly-controlled borders, among others, were considered as key underlying 
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factors. Aggravating factors include high rates of unemployment among the 
youth and the general population, rendering them vulnerable to the manipulative 
messages of terrorist groups and their promises of quick gain, organised crime and 
the proliferation of arms, and the effects of a mobilising ideology, which, at times, 
places religion at its centre. Importantly, militarised responses to some situations 
can also be considered as contributing factors to the proliferation of terrorism and 
violent extremism. 

12. Participants, noting that responses have been often designed to address the 
symptoms of terrorism and violent extremism through military and security 
centred counter-terrorism strategies, stressed the need for pragmatic yet holistic 
approaches to be devised. Military and security focused counter-terrorism 
interventions may seem effective in the short-term; however, they have proven 
unsustainable and ineffective in the long-term, often counter-productive and 
resulting in an increased pool of individuals vulnerable to radicalisation. Especially 
if non-state armed groups count on popular support, they cannot be defeated by 
military action alone, and a political solution should be envisaged necessarily to 
resolve violent insurgencies.

13. Participants agreed that, at the heart of such holistic approaches, there must be a 
focus on the structural dimensions underlying radicalisation – indeed, effective 
prevention of terrorism and violent extremism requires addressing its underlying 
causes. Considerable emphasis must therefore be placed on good governance, 
particularly the promotion of accountable, transparent and inclusive governance 
systems based on the rule of law, as well as on addressing poverty, unemployment 
and inequality. In addition, efforts should also be focused on social and community 
cohesion, education and a culture of dialogue. These dimensions are crucial, 
bearing in mind the trends concerning the continent’s changing demographic 
profile, broader socio-economic and environmental conditions, and their 
subsequent impacts on sustainable peace and security.

14. Addressing the scourge of terrorism and violent extremism requires knowledge, 
experience, determination, collaboration, courage and creativity. Participants 
advocated that political solutions must become central to comprehensive strategies 
that address terrorism and violent extremism. The development of counter-
narratives on terrorism and violent extremism, which go beyond the current 
emphasis on military and security responses, must be included as part of these 
political solutions, which, in themselves, must be culturally sensitive. Negotiation 
and mediation, central tools in the basket of political responses, should always 
be considered and implemented on a case-by-case basis. Participants felt that 
additional reflection and consideration of the potential costs and benefits of such 
approaches must be undertaken, including a consideration of available resources 
(human and financial).
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15. Participants acknowledged the need for Africa to more effectively contribute to 
the definition of the international security agenda, to ensure that its concerns are 
more adequately taken into account and avoid the negative impact that arises as 
a result of inadequately designed international interventions. Furthermore, such 
active involvement of the Continent in the definition of the international security 
agenda will also enable Africa to share its rich experience with the rest of the 
world. In this regard, Participants highlighted the continued efforts to develop 
an innovative partnership with the UN, in particular the Security Council, in the 
context of Chapter VIII of the UN Charter on the role of regional arrangements in 
the maintenance of international peace and security. This is particularly the case 
with regard to the design of African solutions to African problems, an approach 
that should be premised on proper contextualisation and in-depth understanding 
of the challenges at hand.

16. Participants to the Retreat made the following recommendations:

i. Addressing the scourge of terrorism is not a short-term exercise, but a long-
term commitment requiring firm political will, mobilisation of considerable 
resources, close collaboration and carefully conducted and shared analysis. 
It is imperative that in-depth, comprehensive and up-to-date analyses 
be undertaken by competent institutions, including the AU, prior to the 
development of strategies and operations. Strategies and responses must be 
developed on the basis of a realistic assessment of each situation, as well as 
resources and capabilities available to each organisation;

ii. Counter-terrorism requires a holistic response, involving military and security 
dimensions, as well as approaches designed to address the multi-dimensional 
root causes and drivers of terrorism and violent extremism. It is critical that 
actors involved in counter-terrorism devote appropriate attention and 
resources to sustainably addressing the drivers of radicalisation and extremism, 
including through the promotion of the rule of law and the protection of  
human rights; 

iii. Actors involved in counter-terrorism must urgently consider the conditions 
which make political solutions appropriate, especially through negotiation 
and mediation, including a comprehensive reflection on how to adapt existing 
strategies and operational dimensions of these processes to the specificities of 
terrorism and violent extremism in each specific context. This is particularly 
relevant for the AU and the RECs/RMs, as well as civil society actors, which 
can build on their extensive experience to reflect on the adequacy of developing 
mediation and negotiation approaches; 

iv. Prevention of violent extremism and terrorism must be prioritised and placed 
at the top of the African policy agenda: emphasis must be placed on good 
governance, particularly the promotion of accountable, transparent and 
inclusive governance systems, law and order, as well as addressing poverty and 
inequality and promoting tolerance and secularism;
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v. At policy and normative levels, it is crucial that AU instruments and decisions 
pertaining to terrorism be scrupulously and systematically implemented and 
monitored. At an operational level, efforts initiated must be stepped up, in 
line with the relevant provisions of the 2nd September 2014 meeting of the AU 
Peace and Security Council; 

vi. The AU should ensure that the deliberations and recommendations of this 6th 
Annual Retreat are taken into consideration and incorporated where possible 
into the on-going Nouakchott and Djibouti Processes, as well as shared with 
the RECs/RMs.

17. The Retreat seized on the opportunity to pay tribute and present to H.E. former 
President Sam Nujoma and Dr. Maria Ruth Neto the Son and Daughter of 
Africa Award for their lifetime contributions to the Pan-African cause, including 
liberation from colonialism and independence of African States, continental 
integration, peace and security, the role of women and human rights. 

18. Participants expressed their sincere gratitude to the people and Government 
of Namibia for their warm welcome and hospitality, as well as for the excellent 
facilities provided towards the successful organisation of the Retreat.






